
ED 125 805

AUTHOR
TITLE

INSTITUTION

PUBAYATE
NOTE

EDRS PRICE;
DESCRIPTORS

DOCUMENT FiESUNE

Rogers, David L., Ed.; Wk
,Aspects of Planning for Pu
Areas.
North Central Regional Cent
Ames, Iowa.

sg- Jun' 76 4

RC 009 285

ing, Larry R., Ed.
lic Services in Rural..

for Rural DevelOpmentf,

---419p.; Monograph composed o papers presented at
conference developed by the North Central Regional
Center for Rural Development (Lincoln, Nebraska)

M? -$0.83 HC-$22.09 Plus Post age..
Administrator Role; *Change S rategieS; Citizen
Partibipation; *Community Development.; Conflict; Cost

pi Effectiveness; *Delivery Syst ms; Interagency
11"-Coordlnation; Local Governpent' Methods; Models;

*Planning; Political Influence ; Research Criteria;
*Rural Areas; Rural Developmen ; *Social Services;
Theories

ABSTRACT . \
,

... The result a rural development conference, th
publication etphasiZes,the seory f rural public ervice plann
and is addressed-To middle and/or t p level planne and publi

'administrators and/or researchers c ncerned with the delivery of
public services., The objectivesaif his 12-papet collection re: to
review existing methods and proce tes for rural planning; t examine
the consequenOes of these procedures; and to propose alterna Five
priority and impledentation strategies that might better refl ct the
special needs aid -problems of rural areas. Papers., are titled
follows: (1) ."Political Models and the Planning Function ";,., (2) °A
Planning Frameworklfox Rural Public Sector Analysis"; (3)!11Cit zen

Participation in the Planning Process "; (4) "A Strategy for'
Establishing. Plannin Priorities"; (5) "Mu' iplicity of Local
Governments: A Logicdg.l Explanation"; (6) 1 Methodology for Pla ning

... Community Service Delivery under Scarcity and Conflict "; (7

"Planning ,,Service Delivery Systems for. Rural, Sparsely Popdlate
Areas"; (6) "The Planner as Impleienter: 'Planning Roles"'; (9) "C st
and Benefits of Alternative Strategies for :, Interagency Coordinat an;
(10) "Administration nd Politics in the Interorganizational
Analysis°;'(11) °OrgjizationaI Prerequisites for Land Use Planni
to Integrate Public rvices"; (12)."tinking pesearch with Planni g:
-Somelmpficatiobs and Approaches°. (JC) .,

q

.***********************At***+*4***********************************
Documents acquired by.ERIC'include may informal unpdblished

*.materials nOt availahl.k from other sources. ERIC makes every effo
* to of tailithe best copy available. Nevertheless,' items of marginal
* reproducibility_ are often encountered and this affects the quality
* 6f the microfiche and hardcopy reproductions tAv. makes available
* via the ERIC Document Reproduction Setlrice (EDRS). EDRS is not
respmsfble iorotlie quality of the original document. Reproductions

* supplied by EDRS ate-the best that can be maide from the original. *

*************4***********************4********************************

ro



VI. DEPARTMENT OF HEALTH,
EDUCATION IL WELFARE
NATIONAL INSTITUTE OF

EDUCATION

THIS DOCUMENT NAS AMEN REPRO.
DUCED EXACTLY AS RECEIVED FROM

THE PERSON OR ORGANIZATION ORIGIN
ATING IT POINTS OF VIEW DR OPINIONS
STATED DO NOT NECESSARILY REPRE-

SENT OFFICIAL NATIONAL INSTITUTE OF

EDUCATION POSITION OR POLICY

LL.,)
NORTH CENTRAL REGIONAL CENTERFOR RURAL DEVELOPMENT

...
Iowa State University
of Science and Technology
107 Curtiss Hall
Ames. Iowa 50011



tl

It

.
s

m,

ASPECTS OF PLANNING Fly PUBLIC SERVICES

IN
.

RURAL AREAS

David L. Rogers

and '

Larry R. Whiting, Editors

le

1

North Centlra1 Regional, Center for, Rural Development

108,Curtisg Hall

Iowa State University

Ames, Iowa 50011
,

, .

' June 1976 .

('

-



ii

FOREWORD

This publication is the result of a conference developed by he North

Central RegiOnal Center for Rural be relopment. The planning comMitt at

helped in the development of the ideas for the conference included David

L. Rogers, Regional-Center; Darylilobbs, UniVersity ofMissouri; Jim

Hildreth, Farm Foundation; TomHady, U.S. Dbpartmenta Agriculture; and

Ray Vlas-in, Michigan State University. The confererice-v(held in LiricOln,

Nebraska)4conaisted of papers presented by Ross Talbot,'Pean,Schreiner, and

Ray Vlagin and a series' of, wo4shops'organized around topics including the

costs of tervice delive y: role of citiaen participation, regional Vs,. local

,

pinning, setting planning priorities, evaluating planning activities,

planning roles, and interagency coordination in'planning and programming. /
0

Workshop organizers were invited to prepare chaptersfor this publication.

In those instances where the workshop leaders wereu able to prepare
--,

/
=-Z--,,;

L

chapters, olher scholars were Anvited to provide additional', chapters to

.. .

topic
A

bette \cover +he opic of pubic service delivery. The authors of con-
Aw- 4,

tributed chapters were asked to: *(l) prepare material, rei.ated to public

1

N .

services in rural areas, ( to prepare documents for either middle-or ton-

level planners and public adm4pistrators, or for res chers who are9:)-
-,4 -1

sOr. r"
,,"---

, lit, ,

ducting research on problems,i4 the delivery of publi services, and (3) to

avoid a cookbook type of presentation, but instead t. emphasize ideas rather

thin "how
%
to do"' procedures.

,cy



The basic premise of this publication is that public servLce delivery

v in rural areas is fragmented, often .uncoordinated, and patterned in many

instances on the economies of scale-associated with more densely populated.

areas. EXamples of.the fragmented and uncoordinated nature of Some deliveY.

effort's is reflected in regional and state projects that"are not linked to

local decision making, and thus highways, area vocational schools, hospitals,

etc., are placed irrespective of local. needs. In so'e instances where

localplanning committees have been formed they have no legal,basis,and few

resour4s with which to opertg. Finally, the problems of deliveyirl

, 1 '

services overlarge geographical areas and of spreading the costs Of these

services over small numbers of people require alternatives to those delivery

nit I,
services with the same efficiency as in lare cities, ,but is efficiency the

ms used in large citieS. It may'be\impossible.to deliver public

most relevant criterion?.

The purposes of this collection of readings-are to review existing

methods and procedures for planning in rural areas, to examine\ consequenceS

A ,
of these-procedures, and to propose alternptive strategies and methods for ,

,

establishing priorities and implementing plans that might better reflect the

Special needs and problems of nonmetropolitan areas. This publication seeks

;td provide answers for some of the major questions that occur in attempts-to
. ...lf

. ,

plSn and organize public services.

ocative

jfit,..\current philosophy

of judgements and

examined in selected chapters

e

of public service planning,

the responsibility for such

. Attention is given to the

5

including the types-

judgements, is

4 1
consistency between

9.
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PlanAing philosophies and other widely held values. Assumptions and

consequences of current planning procedures and the congr ence or incon-

,

gruence of these assumptions between laymen and professio al

eamined.,

planners are

Planning efforts in rural areas often are characterized a

a dupliCation of services or of plannIng,efforts, failure.to pro

s involving

services at an appropriate level, and as involving high costs of

vide -needed

operation

and maintenance for limited services. In some instances these characteristics

' Tay Occur as a result of, limited resources, but in other instances

be the result of a lack'of planning.

Planning systems, both agencies and the larger environment in

they may

which

they operate, are ira constant flux and there .is a continuing need f

of these systems. Selected chapters-seek to examine which pubic orga

are charged with puplic sector planning responsibilities and to'examine

problems associated with sponsorship, legal basis, planning authority? a

operational proceedures. Other chapters explore the levels at which plann
0 A

occurs and whether planning at each level is subordinate to, cdordinated

r analysis

izations

with,, or independent of other planning levelg.

Questions of responsibility, as well as of uthority, continue to

''rise within the, planning framework. For example, what is the role of the

professional planner vis a vis lay committees, t e rol of planning commission

d,

ing

or the role of informational and educational, institutions?

there is a need for greater clarification.

occur among public agencies and what will be the Costs and beheTits of

In the later case

How much coordination should

a ti

s-,



achieving these levels of coordination?,

\ ,

The dynamics of rural areas are quite different from those oT metropolitan.

areas. These dynamics impact the planning system at several points. At

theiiidividuallevel,attentionmustbecgiven to the attitude and value

structures of rural populations especially as they impact decision making

processes, and the implementatioWof service programs. At.the

organizational level, attention must be giyen to tYpe and number of public

agencies, to'agency mandates, to'the assessment of costs and benefits of

interagency prokramding, and to the need for Ventralized or. professional

organizational designs. Finally, Ache societal level, attention needs

to be given to the,polealogical supports for our public services, and to

national legislation that determines in large measure the programMing effort's

of individual agencies, their potential$or interagency coordination, and

their responsiveness to the needs of local residents for whom the public

services are being provided.

0

David L. Rogers, Iowa*Staee University

Larry R. Whiting, Iowa State University
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PREFACE

I

.

.The issue facing local government appears to be very. For.

.\i

'200 years lOca1 government in virtually all rural areas of"our nation has

.

4

been a_ydit-time job. I 'believe that' at long last ,we have learned Cifit-
,0

cts

1.

part-rime government begets"part-time results. If a particular area wants

sui.h results, so be it. But there arn-many areas where Citizens are'de-

Manding a level of services that requires filll-timeeffort on the part (

local governmental units.

Our parents and grandparents learned that they had to _give full
-

attention to their,cOmmemial and agricultural ventures tti insure adequate
I .

taken ussotpe;time to transfer this specific finding- to ".

area of the. puy116

It
0

the more general

Recent national opinion,polls-

sector.

reveal. that more. than 50-percent of

(
the people in'our countr3.= would actually preferto live on. farms or in

nonmetropolitan areas. Recent studies of'1973 and 1974 census population
,

r
estimates 'reveal that,mOnmetropolitan areas are growing.more,rapidly than

,

metropolitan areas. If we are able, to free ourselves of preVious con-
.

straints on settlement Choice, it becomes more imperative.tnac; we deVelgp

a total but retpOns,ive system for planning for services it'rural areas.

Over the next decades our technology In transportation and comnr41:7

ap.fn will develop to the'exten't that people will be more free to chonse,
a

;A revidende in rural -`or nonmetro areas. For example, Picture the ability

, 1 ]

.0.
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to have two-way audio-video communication in your own home. Not only may

I

7
1

,

Itherural resident be able to conduct the normal, day-to-day business
I

,

A t

I
'a

/
-

Operations and activities frdWhis own personal telecommunications ter--

minal,'but perhaps' have the . capability - to "dial-up" major,culturalor
.. - ,

recreational performances and entertainment.

4

t

Assuming that for the tost part the public sector Will .continue

?'

be the major factor in the delivery of services in rural-areas, more

attention needs tote given to the use'of interlocal agfements and Other-
,

e
9P

cooperative measures that,permit

local government or combinations

done to 'achieve a more full-time

the development of unique approaches for
. .

of local-governments. This might be

approach to lbcgi government, With-Out_

reaching the ,outer limits of 'fiscal resources.

During the past ew years we have seen a movement.on the,part bf

federal agencies to deyelop a system?of federal agency sponsored and fund-
.,

ed groups at the 17cal government lever.,, The typical approach was to

create an area-wideor dulti-co nty federally-funded planning group,

and it had the effect of making the federal agencies' joils.dasier because'

reduced, the numberl/ o£ potentialaapplicants (unit of local.goverribient)

/
.

and developed a readylmade local constituent); for the individual f.deral-
.

:agencies. During th development of these multijprisdiction groups,

there zaa no consistency between the different requirements that each

agency'deve4oped. Federalkagencies resisted any attempt to develop
,

.

common formation and planning uirements. As a result,-local elected

..

.

officials were faced with a new maize of t nConsistent and often cfruplicative



viii

planning organizations. An attempt has beerYj made to coordinate these 4

programs on a geogra4hic basis. The fec a government has encouraged

states to develop standard or uniform planning regions. For those states

that have developed and dopted such standardsregioqp,Ithere is the op-
.

portunity for them to require e-these edverse'multijurisdictional.groups
,

to conform to the common. regional scheme. A new and potentially sucqess-
0 4

ful,move-ls developing to brii6about a. physical consolidation Of these,
(4 0-

ptograms under ode multi-purpose'regiona2. cpuncil- 'of ,elected o

Some apprciach like this is necessary-to achieve.,qiny degfee of successful '

coordination,;of planning for rural services.

*,

A top pi70160n state government 1 s the.Coordinatidn-that must

'1?e brought Omit between institutions of higher education and the other .

state agencies concerned with r 1 development. Higher-reducation is

deepiy invofv in coitimunity dev414ment research'and outreach programs.

Because of h4 r edUcation's more tradi6ional'role, the tftstitution does
.

, _,
,

r .
not consider itself a state agency hut, in fact,-$rch'an institution can-

,
'

;

.

have 'fore impact tha
40

n severai of the more traditional state agencies..

There is a long tradii.idn of poor communicatdo

of highgr edeLation and other state agencies. In the ast, attempts have

been made- o solve the tommunIcation problem by informal cooperation on

a one-to-one ihasis between individuals,within A. university and other

etween institutions

state agencies. This approach is a Onor and. incomplete one beciause no one

person tad the authority on knoWledge to act as,a clearinghouse for all

institution research and extensibn programs, and personnel.change

10
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ix

0 .

6

rapidly at :both ends that these informal- links are continually being'

broken for long periodsof time. 4111iedringhOuse or planriing unit at -the

institution systems level or one such unit across all higher education

institutions is needed. Either mode would be an effectivg basis

forward with planning for rural public services.
/

t

W. Don Nelsdn, Director

Nebraska State Office'

for moving

of Planning and Programming

1.1
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CHAPTER ONE.

.. ,

Pol tical Models and the Planqing Function

L
r,

ROSS B. TALBOT

IN 1936 Harold D. Lasswoll - -t hi a professonof political science at the

University of Chicago -- wrote a balk entitled, Politics: Who Gets, What,

When, How [14]. Thereupon, the behavioral revolution was declared.'

Political scientists were no longer t he concerned, at least primarily,

with the history of politicai instit4tions or the eonbtitutionai frame-
-.

work and administrative structure of those institutions and certainly not

with normative (value) propositions' about ideals or semi-utopian concepts

as to how government should function. Rather they were to employ empirical,

,X4 ,

quantitative-type research methods which would'develop over time a kind
. -

of general theory to explain the how's and why's of political behavior

. ilf - .
.

within-the American political system, and eventually,_ for all forms and

types of political systems. The distipline of political science has bedn

split ever since the ifiauguration of this "beha ioral revolution," although

even now we may bemoving into what has re y been eferred to, as "the

'post-behavioral era.',

This controversy,has its own flascinations and frustrations but they

are of little significance to us in this discussion. Of immediat concdrn

is the behavioral

I

concept of "models." Davies and Lewis have posed this

_proposition quite nicely: "...if one can discern laws in the behavior of

individuals, in the behavior of groups of individuals, or in the behavior

.'

a
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2

of institutions constituted by individuals, thdn it is possible to create
5

modell of such behavior or activity" [6].

WhetherTolitical scientists have ever disooVered any so-called

"laws" or will ever do sO is 4ebatable, but we can make at least one posi-.

tive statement on this'matter:. Political scientists are not at all in

agreement as to what model or models should be -used in order to explain

the behavior patterns within the American political systems .Thee are at1

' least six models, which may be of help in understanding pAitical life fn.

the United States
1
--institutionalism model elitism model,-interest group"

model, incrementalism model, systems theory model, and political economy-%

social choice model (the "rational model," to use Dyg''s terminology)..

Befere briefly describing each of these model's, let 5s .keep in mind

"now this concept of model building is supposed to help use;" Relative to.-

.the case at hand, models are designed.o be useful in explaining Who-gets

What, when, and 'how When it comes to planning,Adciding on, and delivering

public service in rural areas. The model slhould be so "congruent with

reality" (Dye's phrase) that'it will enable us:to identify with a reason-

le degree of clarity and orderliness.0ho are ih nder471.t6d. losers,

and the bystanders in relation to the enactment.and consequences of somd

particular rural policy or policies.

1. The institutionalism model: Political institutionsacqdire
0

legitimacy through the election of public officials, who thereupon enact

and administer laws and are beriodicalfY responsible to the electorate

for either their retention or dismissal. To understand who gets what-from

the functions of these institutions, we need to understand their internal



operations.. If they otuot function "prO " then the'institution

itself needs to be reorenuized, restructured, ole ap.goreplaced. An
---,..

/ --_,
excellent example of this c 4of model is foUhd,in Lan er's Government

in Rural AMerl'cn7[13]2 .

,

2. The elitism model: Dye U110,Zeigler contend that\"the,centra

proposition of'elitigm is that all s Cipties are diVided into two clIses
the feW,who-gOverd and the

..

many who are,t07erned."' Moraover, "elit
./

., .

i ----
.,...

not pa
11gtes..Kovern America," and these ...elites are drawn from a society

,....0
1

46 6" upper classes, which are made up of those persons..',who own or control

a,disproportionate share of the societal institutiOnS-:=industry,:commerte,

finance,: education, military Cotiminications, civic sfE4irs.andAaw." In

turn, "elitist assumes that the masses are largely paSsi*:apathetic,

and ill-informed." consequently, "...the irony of democracy (at

L.
elites mud't govern wisely if government 'by the people' is to gu ve

[9, Opt. Yt. The elitism model is implicit in McConnell's study of',

0

t.'

national farm policy as it is molded and igfluenced since the early 1930s \

by the American Farm Bureau Federation [19].

3. The interest-group model: The classic analysis is still Federalist

Paper No. 10; the modern version of most prominent renown_isTruman's °

The Governmental Process[33]. Trqman assumes that it is man's nature to

form himself into a group or groups of persons who hold shared attitude,
0

these groups then organize and move into the political and governmental

-iuJstitutions in "an attempt to get what they desire or,to prevent from

hapOeninVWhat they believe to be contrary to-the interests of the group. .

ThiSjilodellaas many sophistications;and raylication, sote of which were

4

17
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ed, e plained, and'eyaluated a few years ago relative to farm

organi ation In the United States [32]. In terms Of this model, policyj

fort comi g from,the group struggle. Pressure groups, often in con-
,-

flcts ove nto the halls of the legislatures and the offices of the

bureauc acies 0-search of a policy which will enhance their economic,

social nd po itical NereSts (or what they at least perceive to be those

interests).

'4. The # crementalisl model: In essence, this model is saying that
e-

i

in the Amerioa political system the necessary course of action. to follow
IF.

one desirs to bring about legislative change is to understand present

I

legi ation an the ways in which it has been implemented. Then, strive
,

.,
. .

for an additio al increment orItwo--which usually means X-number of more
Y .

,

-dollars and(oa-minor increases in authority. The examples of incremen--

talism in action are legion in. American politics% Trace sometime the

,

growiof federal legislaXiOn pertaining to rural development, beginning

with Senator aul.:Douglas' (Dem., Ill.) introduction of a-"depressed areas':
0

, .

bill (S.2663) in the First session of the 84th Congress (July 23, 1955)

and ending, for the time being, with President Nixon's approval of the
k \

Rural Development, ,gct Of 1972 on August 30, 1972 [30] .

4e;4':4%,

A few years ago I was privileged to participate in a conference

which the past, pLent,and anticipated future of land legislation in the

United -States were discussed; a commemoration conference, so tot speak, in

honor of the Homestead Act passed in 1862. My paper proved, at lease to'
t

I

my satisfaction, that the most certain yredictoras to federal appropria-
,

tioas for 'the natural resource agencies'of both the Department of

8



ea

iC

Agriculture and the Department, of Interior was to ascertaint e amount

of appropriations which had iten provided for in the prior ye r [31].

The incremental increasei'oridecrease, took place through a mutual adjust-

ment prOcesa in which the interested groups worked out aniacce table corn-,

promise or _accommodation. Incremantalism is a conservative st ategy, but

it fits in viell with the'diffuSed and decentralized character f the

American political system. It is, to use the somewhat unfortu ate but

oft7rep6ated phrase of Lindblom, "the science of muddling Oleo, gh"

That is,,t complex decision making in the American political sys em is not

synoptic (Or systematic) but is fragmentedidiajoinbed, and inc emental.

5. The systems theory model: Easton's "SysteMs analysis f political

.life" is a general theory of politics, a framework for analysis which will

enable us to bring into play all the major variables outside th political

institutiens whtch have a discernible impact on the kinds of la s, direc-

tives, and decisions produced:[10]. It is an, input tYpe of ana ysis which

compels the useeto assess the impact of social and economic variable's on

the political system in order to understand the kinds of output that ihe

system will generate. The process is dialectical in that the output (that'

is, policy) produces Ueedback" which comes to be a'form of input back ,into
H' .

the political system. With t imagination, and available data, this
A

model could be used to show Als how the same Congress/can a propriafe con-
.

, ,
,4 ,
4

siderable sums of money to take land out of production in Nebraska and,
/

at the same time, appropriate not 'inconsiderable s ms to put other 'land'

into production in Nebraska. And all the while w1e accept this process as

providing fovan "authoritative allocation of va ues" within the American

society.
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6. The political economyisoci41 choice model: Many economists

a ew political scientists are work ngrUith this model. it is an ultra:-

s+istication of the utilitarian +icept'of decision.making based on a

ca culationof the greatest good .,four the greatest number of persons over'..
4

the longest possible period of time. The variations of this model often

take on a highly mathematical - statistical framework oi calculation, with

the objectiVe being to determine how "society" can be purely rational And

tec ncally efficient, in making operational societal valueS." The.report

of he NationalWater Commigsion seeiS, nnfortnnately, to' have fallen

er stillborn from the press [4]. But at least some of the recommenda-
.

tio s in that,report seem toF have been developed from this - particular

kind of model. In addition o these major types of politicalmodel-

--,-, ./

ding are the insights of Almond's, structural-functional model and.,,,,s
bui

Deu sch's communications theory model [1; 7].

d ev

Ode

It

THEPLANNING FUNCTION

Let us consider the panning function and`' its relation to =the

iopment and adMinistration of public pbliices in rural AngriCa,

and belieVes that "the job of the planner is to make the good possible.
4

/

s a process of facilitating wiser policies....Planning deals, not

with prddictions, but with intentions and the tapping of relevant

(24t, p. 3331. Many of the articles in the'JanUary1973 issue of

Annals; [20] gave these 'general impressions: (1) planning is one

among many in thepolitical process; (2) as the concept and scope

i g--the function has become more of art than a science;.and

20
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element

of plan-

(3) one
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should view this development of the planning art in terms of a very 'Ong-

range historical perapective.
4

4

It Would be futile to attempt even a sketch, of the Ustorical

develoment oL'the planning function in rural America. :Nevertheless,

-few generalizations seem approp riate relative to planning for public

services in rural areas.

Jr - ,o

First, thknughout the 19th century the federal governmefit played an ,

1,5

obvious an important rode in the economic and social tfans fmationof
,

this nation through functioning as'a disposer of land - -some free,, some
1 ---

# f.

- sold at bargain.prices; "some'''Squatted° into fee simile ownership. The

.
.

national ideology
0
was the family farm, Jeffers.on4a4 agrargian democracy,

,,c; 04
-

7 e452
1

the indelible myth of the free-and independent farmer. 'The pervasive forte

of this ideology 4s still felt today, even though only 4.5 percent -of the

.population is clasSified as farmerd-in,1973, and that figure itself is

grossly inflated if one is4trying to count only bonafidefarmers. We (

,

simply have never developed a small city, (comvity) ideology in Ainerica., :_.

.,.q

one wIfich would equate at least crudely with the concept f community
,

-'

which undergirded the Athenian polity. Even as late as 972, Senator

Hermacralmadge (Dem., Ga..) was orating to hiss colleagues in these terms: -"
.

1

,

'The (SenqX.0 committee (on Agriculture and Fofestry) iTconvinced that

# ,

the fundamental foundation of increased rural prosperity is good ,stab

farm family income [34, p. 46]. Perhaps so, but in 1970, some 68,14 764\

persons were living in placbs of 10;000 or lessi.e',33.5 percent of the

population; 55'.3 percent of all Americans were then livin A places of-'-, .

1

25,000- or less. .

21
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Secondly, it

community ideolog

8

might have been possible to have developed a small

, .

in the'190s (this "lost opportunity" hypothesis is

certainly open to debate). But what did deveiniS *ds a set of-.inter ocking

triangles of power (whirlpools of potter, ,to use Ernest priffith's-phrase-

in which farmer-interest gtioups, House and,Sepate Agriculture Co ttees,
. ,

..

the ancillary but crucially import4tAgr urfureAlippipriatiotp.subcom...

.

( .

A.

mittees, alld some of buteaUcracies'in the USDA develyed an effective .v,"
.. ',-

a

coalition of, interests which, even 'today..is remarkably successful in
*.^

. - 5
sustaining, or amending farm legislqtion, 'She evidence ,was then available

, I,

thatsthetechnological reVoluiop would,evenrually destroy the small farm.?

and undemine'fhe reason-for-being bf the small town. Likewise, the
1 4

viability orthe concept of agravr 40 democracy was steadily undermined,
.?'.

but no /authentiC alternative seemed to be available.,
.

Third, in canSequence therf is no national policy relative to smal
1

. . (

and Mfdium-sized communities. Wr.1.0.ey claims "...there-is a groWing

realization that do overall-national growth policy must be, ormulated And

adog.ted"[20, p. 63], Tunnard points to ".:.the pressing. -need to

change the settlement patter drastically" [20: p. 103]. We have no

national ideology for small-city America which even closely approximates

the political efficacy, even y today, of agricultural fundamentalism.

Fourth, what we do have in terms of national /policy for rural

erica, is a set of programs which "...are woefully ontof date," according

to the 1967 report of the President's National Advisory Commis on on Rural

PovertY.[25]. The aC-turacy of this damning charge seems to have been

.

lessened by the establishment,of economic clevelopmene istricts in

22
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IV"

0

"depressed areas" under the jurisdiction of the Department of Commgrce's

Egonemic Development Administration, and'of nonmetropolitan aistricts

(NMD'S) under the aegis/of H1D of the USDA. Also, the Rural Development.

0".

At of 1%72 hash given the USDA at least the statutory authority to revitalize.

and coordinate several rural development policies which areadministered

by bureaus within that'fleFarmersbt--more specifically, Farmer

Administration, Federal Extension Service, RuralElectrification Administra--
P t

tion, alp the Soil conservation Seivice. Finally, there isoi wWe

conglomerate of programs which are. largely spillovers,from urban programs

into rural areas.

According to a publication originally publishedby the Independent
!

Bankers Associdtion prAmerica, then revised by John. Baker /an assistant

, !..

i

'
.
secretary in Freeman's USDA), there were some 494 programs avaiI4* for

, .

rural development [28, p. 5j. Rather blithelyllhe study notes that

a

"eight other Cabinet-level departments, three Executive-Offices, sixteen
. 1

Independent ageneies, and twelve Special Commissions also sponsor'and
,

operate domestic as4istance programs that ar ailableto rural areas--

*
either nationwide, or ip designated geographic areas," although there

does follow an admissioPotiint these "...bureaucratic distinctions are`

ofte a source of frustration and confusiqn tO lOcat officials.and,private

citizens_wha,are starting out to seek assistance" [28, p.,8]. Sundquist

r ported that "the requent complaint against this-qverlappinL!truo--
.

--------

----,

ture was the strain it itiiii5sed upon the limited resources of rural leader-
_

I
. -,

ship, . and one expert avowed that "the greatest difficulty (in) this area
,;',,

.

now is the shortage of-leadership talent [29
?
pp. 201, 167].

,

2 3_,
q.
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O

O

Perhaps the principal impediment encountered in the 4anninglunction,.

relative to rural America, is that there is still really nia,petvagi.
1

sense of-national puttibse. fairness'it must be, noted that Section

901 (a)in Title IX of th AgriSUltural Act of 1970 does read as follcs:

"The Congresscommits itself to a sound balance between rural and urban

America, (alit ...considers this balanceso essential to peace, prosperity,

and welfare of all our citizens that the highest aiOrity,must be given

.;.to'the revitalization And development,4 rural aveaS."- Nevertheless, there

.;has been nothing.like the sense of commitment and dedicatiowto this

"highest priority" ,comparable to that w ich characteiized:the atomic
N.:

energy and spacb program,

6
\The Development Act of 1972 ontaiis some 51 sections; if "

0

properly funded many unsystematic ekper ments and Some progress wotrld

almOst sUrely-be forthcoming. Accordin to Senator Talmadge, the principal

thrust of the law "...is toward providi g jobs and increased bUsinesS in

come .in.rural Amifrica through encourage ent of rural industrialization

and increased business ativity and income" [34, p. 49]. Certainly jobs

and income are important elements in co unity development, but without

effective planning, coordination, ands tegrations, within some solierent

national administrative framework, it would sgethat "...to encourage
V

dealopment through private entsrptlse [34] might compound rather than

-alleviate many of the'social and economic problems in rural America. How-
, -

,
..

-ever,-it is doubtful.that the guiallieveliapment,Act will be implemented
.,_

in at3Nsenergeti-s---fashien. President's budget for fiscal 1974 hardly
------I

. ---....
-more than alluded to rural development; in i-Widetame, analysis of

-,----it1
N .

'
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-the federal budget for fiscal 1973, the Brookipgs (Institution's staff was"

aiMogisi il--oll..A-he matter oOural -develophene' [27]; the more radical-

libep-,,;,,,illntiona Urban Coalition demeloped its own "counterbudget" for

/ 4:,---c..",;;;P ',..--------. ,

,

4.-fiscat'years: 1971-76, but there is only a page .or two about the need. for

'federal-support 6f, "growth centers" in r401-' areas which would then be

se/kr-iced primarily through the Economic Development Administration' [SL

The impoundment of appropriated funds by the Nixon Administration,

transformed positive long-range planning snto an
"N,
impossihility., Even

the gradual release of, some of these funds Seemed to be guided more by an

attitude of callousness rather than compag/sion. Reflect, for example, on'l

the humane quality of the' remark by Roy 4gh, Director

Management and Budget MB), to the effect -that Wls

the federal governme t. to overcome' everybody's error-,

where to live."
6

ven more startling was the ,OMB's

of t e Office of

the "role of

fl

judgment as t

evelation'that

"progrlams to encqurage conservation practices on p ivate4ands origi

many years ago and have generlly achieved thei object 'yes. Ther

subsidies u der the.rural.envir6nmental assis

_terminate ' [2].

-,-

T4-1/ p lAnning,...f.vict ion for the next,

.../4 a

to survive J.- t terhooks-.Xypf of

..-- ,
,-

die ,moment as t9 where

0
ri , ,

ie will, be ,directed.

ance p ogram are being

s seems to

136 environment ,

'swift slAshand 'whenf th

On the other hand, the incredible prolif

in -aid programs was faintly' beginning totAke on the

V` c

stables. It wouldld seem that the Nixon
,/
,Administration

1:;e. one of trying

waitingthe.---
A.41 r'

buillor'of OMB

f federal grant-
/

6do of thQ, Aug ea n

a s sullied the
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r

.-. '

responsibility :for clean-sit% the stab]es"
1

rather Lhan reordering and
.

.

- e

restocking them,hut perhaps'this is 'the.proPer function of the eonser-
e , _

,v

-.

vative party. Alsoy we must keep in mind that the American political

system was never designed to be organio in purpose, orderly -ii -functiory,

,..`'

..

or-monoIithicin organization. o ite tq the contrarYy.no one is sup-
.,

T.
,

osed to be able to get, at ,he eally:wantsi Nor is sny oriaiized group
. / -,-N '4, ,

..-/
likely to receive les an *inimalApippCtations, al6hOugh/this geil,:,

eralilation is subj o. se ious q stiOn when it to evaluating
x , .

,1 the power position ncome. , Ynorganizgd pets

NNING FUNC4IQN ANp POLIC ELS
/,'

r is aimed' primarily at public'officials,
.

commun y olead ers repres,e
4

icians, portant question
-

citiz ativea,of int

(,

ctivithese political models be inoour
. . 1.,

.

Pont pal models dependri to a major extent, ,,o

"X
1 ,

ii .

..

the p son wild Is tNin /them. We must-be ele tic, .Se
,/ : 1

-----....i _

nd discarding there,' after making ouievaluatloa n£.- -fie political
, g

'mate,, the variegations' of the issue at hand, the pthland intensity' 1

7 7/
..- ..

. /

A/ f a4ings which have been roused, and thy/ styles, "p rtonalitles, '

and ideologies of those, who are ilk leaders roleSig atever political.

the tical

,

cting

,situation we find ourselves invol,\,r un oT anticipating..

The institutionalisnvmodel usef

/
Of_county government relative to sues concerning " groWth'and,:.expe

1 in enders nding/the infie

tion in areaS-Of,public policy..Atate governments, espe
,

ural-dominated states, such 'as Iowa d "tasks, been s

/ .

the, more

mew125,
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.

,

'''Th,..., .,.;...,
,!

. --
. --

ing than counties/ to m derni5e,and
--

innovate, but even at the
/ to- -- ..

"., . . A ,
state leve he necessity of pa ing for quality personnel and then proa

h: sufficient authority to'do quality work Is largely un-viding, them w
-

recognized by3 sta e legislatures and the citizenry.'
-

' The elitism model suffers from over-exaggerationoWhen its adherents

advance the coneept of a ruling elite, although political scientists

are perhaps too satisfied with the plural- elite variation of,that,model.
, .

In any respect.a vital eietnent in the planning function must be the dis-

covery, nourishment, and developme oof what Thomas Jefferson'referred to

as the''"patnral aristocracy,., irt Paradoxically, perhaps, the participatory

democracy model may make its primary contribution, in providing the kind

of aft environment in which the natoral aristocracy can be beard, gain

experience-in public debate; And move toward poSitions of authority 'and

responsibility.

A

The interest group model.is almost self-evident to a public administrator.

. ,, , ,

The effectiveness, or even the existences of interest group representation
.. - ._ .:----

. . ,, v> ...la - 1

4..correlates quite cl ely *ith .class structure'' and incoelevel. Small
...),

1

town America'is under-represented in the policy process and low income".
.

..,

lower middle class, rural Americans have even less influence. Consequently,

there are serious value questions involved, relatiVe to equity issues

--r--
-..... .

forthcoming from the\,interest-group, decision-making procet,s. \
,

The incrementalism model seems to be essentially a strategy and tactics
,

,"
; 4conceit usedby those triangulations, or whirlpobls, pOwer referred to

earlier. One sees this model in action-when revieWing the giadual develop-. .

inept of federal air and water pollution legislation fr9m the early 1950s
0 ,

27
*"1
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to the Clean Air Act Amendments of 1970 and the Federal WatersPollution

Control Act of 1972. However, two major criticisms have been made af

this model: one, it does notaccountlfor the origin' of, f, new(legislation,

and secondly, some so-called i4crements, such'as the two acts noted above,

can be 3;41-Wed-as substantively new, rather than incremental, legislation.
A,

The systemt model is important torus as an analytical device.

Through the use of an intellectual framework which at least approximates.

ran input - output- feedback type of prodess, we can letam much about political

decision making in the United States.' All the same the AMerican society
/

is so mobile, inchoate, pragmatic; and diversified that one questions how

effectively the model can be used if one desires to bb influential in the

decision-making rocess, Howver, we should not oversimplify the complex

nor be overwhelmed by pll the complexities. This model should help us

to identify the variables; thos4Who-are politically active will have to

do the weighing and judging relative to strategy and tactics.

j The political economy/social choice model is both too.rationalend.too-
2fa

, comprehensive. Even so, its rather illogical to argue against model

which is trying to improve an individual's personal capacity to make

rational decisions and .,the nation's capacity to search out and articulate

national goals. Subsequently, of course, rational, comprehensive planning

assumes that these national goals will be programmed fihr achievement. It

seems this model has certain heuristid qualities which make it useful,

even exciting, as a teaching and researeh-device. However, it is poten-

-tially a very dangerous model if we shpuld come to believe the assumptions

contained.in it. Dye hypothesizes some 12 obstacles tp the utilization

2.8' a

;
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of this model [8, p. 29]. 7
HXs rather disheartening conclusion is to

,the effect that "...there are so many barriers to rational decision-

malting that it rarely takes place at all in government" [8, p. 291..

ft-Speths to be true that empirical models, almostalways take on a

pormative'complexion. We may pefer one model over Another because, it

explains better our own set of. beliefs and valuations. More preciSely,

each'of us has a particular view of human nature,

OP

predilection as to

.where we are and .wish to be in the social structure, and a more or less-

cOherent picture of what we view the good life to be.
mF

a

Also,Gwe might be convinced of the operational qualitites of a

particular model; while at the same time we are philosophically or ideol-

ogically repelled by the model. As referred to earliert, the two authors--

. Thomas Dye and Harmon Zieglr-Lwho wrote The Irony of Democracy find the

elitist mode4persuasive relative to their interpretation of who gets

A

Whatland how in the American political system. Nevertheless, "one author

vaTues radical reform as a means of establishing a truly democratic

political system in America.-,-(while) the other author values,.an enlightened

leadership system capable of acting decisively to preserve individual

freedom, Shuman ,dignity, and th

[9, p. vii].

value of life, libery:and property"
a

More than likely all these models are useful in explaining, some aspect

of the functioning of our political system. How they interact and inter-
,

relate when major issues are being confronted will determine whether any

notable policy change will occur.' Moynihan's study concerns how we came

remarkably close to having a national guaranteed income program [21].

2 9,
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It is an entertaining case study and provides, much useful background foe

a testing of the models concept.

Sundquist posits the value proposition that '.the object of tbe federal
,

government (in community development) must:..be to realize the superiOt

potential of-the community-level process" [29, p. 250]. 'It his judgment,
4

_ "the overriding aim Must be to perfect the planning-and coordinating

1

machinery, in the thouSands of communities that comprise the. country. Then,

as the machinery begins to. measure up to its promise and gains in compe-

tence, theconscious-Policy of theederal government as a whole--and,
**"

hopefully, the state governments as well -- should be to defer increasingly

loo ',local judgments." Her observes however, that."much is lost.... if the/

federal government ,k4118 to3exert leadership" [29, pp. 250 -251]. ThisN

author suggests that no such.rlitical leadership is likely to be forth-
,

comifig, even froM ad,active-positive type Presidentto use Barber`s

terminology [2f-7unless.there is something like a massive reorganization

of the4Federal Executive Branch.. That is; it will4equire some .type of
.s,

, , .- .

reorganization such as former President Nixon pt posed tol Congress on
4,.

..'-'' March 25, 1971, -in whlch there was46 be the abolistxme even of the

"domestic" 'departments (also except Justice and, the Treasury). and ae-

structuring of their bureaus and functions into four departments--Community
.

*
.

, q
Development, Economicffairse Human Resources-; and Natural ResoUrces [11].,

. N.

, The empirical models we have discussed will help us explain why a
t

Nixon was stymied by a "reluctant Congress" and what he considered to be4

an "unresponsivA bureaucracy" 0]. Of far more significance. (viewing°
)

the situation now itorOlindgight) they shoulebe"useful it proVding us

yf
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with additional insight and perspective into the "why's" and what ifs"

of the Watergate episode.
8

0

This brooding and ominous struggle between the Presidency and the

onNOS-Js of vast significance to each of us. To the extent that it is

,possi le, Gte hould add our weight to whichevi side we chooSe--and

there are alternativesbther than victory for the divine right of

president's theorylas'contrasted to-that of parliamentary supreriacy0 In

the interim, however each' of us must also be conrned about more mundane

matters, such asylanti public services in xural areas.

There are those day-td-day responsibilities which must be carries on,
PN

to be sure,. but all ofus,Should continue -to engage ourselves seriously
.

in the study of what might.be termed:4!public pOlicy education." One's

offhand' reaction to such a proposition might takeN..several forms, but the

one I am tryi & stress is that there are seAlcal difficulties in speci-

1

fying even the content of public policy issues. Rivlin's "propositions,"

and the limitations' thereof, seem to outline the boundaries of our dilemma.
' 6

,tier irst Proposition is that "considerable progress hag been made in

identifying and measuring social problems in our society" [26, p. 6]. It

,
.

.

is doubtful that more than a very.fewunderstand what this, "considerable

progress" has been, or how to go.about doing this %Identifying and measur-

4 0
Her second proposition is that "systematic analysis has <improved

our knowledge of the distribution of the initial. costs and benefits of

social action programs." Perhaps so, but few-know how to make such cal-

a n

culations in terms of "who wins and who loses."--
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0

Riviinss third proposition is negative: "Little progress has been

made in comparing the benefits of different social action programs."

For economic and social reasons it would almost certainly be advantageous

.

to policy educator0 if this proposition could be made positive, but the
A -

value assumptions involvedare so pervasive and immeasurable sAe doubts.

that "-.:.this situation is temporary or that it matters much...." [26.

p. 7].

Her fourth proposition is clearly more'disturbing: "Little is known

about how to produce more effective health, education and othat'social
o

services." To 'some this would bring forth the response--just Soy so why-
.

try? At the risk of-sounding ,bit old - fashioned, the transcendental

answer ,is: because wg must. Our increased.understanding of who it is
\

, 4

that gets what, and'who does not, leads-us on a search for ways to discover

how we can do better. 'To 'help us in our quest, Rivlin offers the interest-

ing suggestions of random innovation and sysiemaLC experimentation [26,

Chpt.

Those of us who profess to believe in the operative idealg oaf democracy

must never lose oursens

when he claims that "(this) world is the best.of all possib

of optimism. Oakeshott must surely be wrong'

worlds and

everything in it.is a necessary evil" [23] On the other hand, thare

'should always be prevalent a style of healthy. skepticism. James Madison

reached the frightfultconciuSion that "'So strong is this°propansity of

mankind.to fall into mutual animosity, that vhere no substantial occasion

presents itself, the most frivolous and fanciful distinctions have been
-.t

'sufficient to,,kindle their unfrItndly passions and cl..ta their most violent

conflicts." So. it has,been,we can say; must ,ever be is still the question.

32



With some rearranging and retitlin , the analysis,of political models

which`folloWs'is based piimar4yAn Dye's wdrt. [8]. Other stddieL
A./

4

of considerable help to ilie'llautr in/preparing this study were

Sundquist,'Rivlin, O degard, atr MacMahon f18; 24; 26; Z9].

2. A second edition was'publishd in 1952. Actually, Lancaeter's analysis

goes b gond basic assumptions which are implicit'in the institu-

.

ale

tionalism model

3. For a much,mgre sophistic ed analysis, see hig,Study entitled- The

Intelligency of Democracy

4. Set, as a ease in point, the article by Tunnar [20, pp. 95-10,

5. This. theme is beautifully deVeloped by Lowi 7].-

6. Quoted in the National Farmers Union's Washington Newsletter, April

A useful and relatively brieftintroductiA to this model-is found in
A ,

Wa e and Curry [35]. Perhaes it ha's not been sUfficienay stressed '

in ,this apter that this model is normative by intent.
Q.!. "

8. A valuable an sis, bawed on a concept:of external and in ternal"

"constraints,' is resented by Neustadt [22].
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CHATTER TWO

O

A Planning Framework For-Rural- blic Sector Analysis

DEAN F., SCHREINER

;)

.RURAL DE t. OPVENT is frequently defined, not only as providing- jobs

and increase incomes toural pebide but also making availa aquality

of'rural living thrOUgh increasdd and improved community servi . Com-'
, NN ..i

munity services signifies public ownership and /or public participation
. /

in a set of activities by a up of individuals with a co on location..

N e- . , ,. .

\ Community services means provid /ng educational serviced the inhabitants
.1..._

.

of a delineated,school distri t for thei human resour e development; it
'//

means buipling and maintaining public/ ds in a county Tor Use'by juris,

dicaonal,Aproperty owners `.jurisdictional nonpiropdity owning 'residents,
.

7.P . .

.,

and nonju'risdictional .viSitors. CompensatiOn,for use community services

y bdthrough public taxation, user-fees, or market- tra,nsactionsi /Ke
(

A

important characteristic of community services is that of collec e ori
,
group decision Making,in determining a 'agree of'participation.

Rural. America. has long been noted for its cohesive societal*,
I

fraternal, occupational, and commalaf groups, Noltinteer firemen' asioci-

ations, farmer and consumer coopera ives and rural electric associations

are examples of.how rural groupdlhave organized to provide community services.
st>

Bit the,pace ,of traditi.Onal methods u-sd'a to'deliver community services

7

has not been adequate to,meel9inCreased public demand-and has'-been 'further

24
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exacerbated by dynamic changes IQ rural eConomiec and rural societies.

(G

Major. advances in technology," mcreased demand for improved quality of

community serviceS, and environmental controls on use of natural resources
,

have created co itionp for faster change in 17441 systems.

Anawers to two important questions are essential for Planning th

availability Of community-services in rural regio c4 (1) What is
, , ,:,,,,_ 0

expected number'and spdtialdistribu4on of jobs and people in rura
. \ \

, N\

regions during future time periods, and (2) what'is the expected rm and '

quality of community services that will be des red over a plan ng'riod?

\
Basic economic principles within the constraints imp sed bY? national

policy can be used to determine expected spat"al location of jobs.

ivitypative advantage in the location of economic

OM-

e computed

on Alle_hzuiLis_of relative industry profits as reflected through

differences in raw material wage and salary payments, and produc

regional

54

prices. General location of people is rest cfed y location, of jbbs.,

However, specific residential locationpatternS-Ifea jobs are determpaed

by peoples' preferences, tastes, and incomes. Even within these con-

straints the

cause of new

residential location altrnatiVes

techn- ologies and ireater

are ever InCreasing

0 ..--' i
4 . .

w
For some - rural regions,- However, the--ability'fo supply.adequate

.

..0-

community se5y es istdecliningc\ The greate4t demand shifter fpr community

sefvices is that of population spa its subsequrst 4revenue base. Losses;

of "populations in rural region shifts the demand durve to the left and

frequently pushes the unit cost higher bees-se of"etonomies of size

\ 39
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o 4%.

sup lying se

fluenced by

7

witnesse

witness

o . Aes. oThe Great Plains states

pops lation losseswith-th,
Otra 4 h'ar ve b een

4.
. ,

sequent effect On unity

out 67 percent of the ripn-SMSA counties in these states

pnlition-lopses between 1940'and.1960'and the same percentage

loss beten 1960 and*1970:

[Maintaining or improving quality:of community services is grerially,

mote'dialcult in rural regions, such aft Crest Plait*, than In

MoTe'populated urban areas. Quality of service- is frequentlyocoirelated'
NN \-. ..

with Spgcia izati f.functions.t The size of populatidk bases in rural \
(

regions less frequentl socialization.cialization. Avgrage density_for /11

non-SMSA counties nf.the Great Vlains in 1970 was abdui 15,000 populat on, .

P 1
.e

more distantwith thOse-Eounties 10 miles or

iNleast 300,000 having'a density of

ten counties constit ing a rural

lation or the size f a small,SMSA

Planning

base compar

only I1,000.

region would

from an tit-ban center of a

A grOu0 of bout 'sight

tave'about 1 07000 pop

community services\for,a rural region with a population-1

je to a .4711 SMSAArequires substantially more varil data

abase. of only does the rural region have th same data requirement s of

Gthe amal&-SMSA, but it also must deal with proble-.!

1
latIOn-densitrand a multitude of local government-bodAes.
7 , . ' -, 4*

'2.

, ... .,:
. .

It is the inn tion Of this - chapter to focus on4public sector
-

s gparsit 'popu-

adaryAis for rural regions. Empirical restfits 9f most studies for d ter-
.

mining setvice requirements and cost of serviceielitiery are oriented

toward urban afeas and have limited value in planning for services in-
*

O

a.)

0
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rural Much can.be gained, however, from the analytical oon tructs-

.already establishedlor urban,area analysis [6]. ,Furttiermore, thex is

a growV4g body of empirical results on the effects of density and,intra-
,

area location Of joband people for public sector analysis.°

The followibg section briefly outlines the logic of-planning with
. .

application to the rural public service-sector. Succeeding sections

.
deal with component parts of the planning model. Examples and empirical

results.are used to lend credence to the operational capability of the

planning model.

.THE LOGICLOGIC OF PLANNING - -: APPLICATION .TO- THE

RURAL 410OLIC. SERVICE SECTOR

Figure..2.1 schematically presents the framework far regional public

service sector planning and analysis briefly describedlin this section.

\

,.,

i

: The logic of planning is simply stated in terms of goals or target vari-

ables, means or instrument variables, and the processes and relationships

linking the .goal. variables and instrument variables in such a manner that

A change in an.instrument variable is associated-with a predetermined

change in a goal variable. Emphasis in.the planning model is placed on

differencei between two sets of projections that the,modgenerates:

the pre ent'policy prOject.ions and the target projections [15].

Present po cy Projections klame that the set Of policies currently being

pursued by the affecting le4jel of government will be continued through the

projection period. .Target projections reanit froa'a change -in the. set of.

\
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policy assumptions and are measu
*

Evaluation.of the, new set of policy assumptions is perfOrmed

d in terms of changes in the goal

by the affeCting government Aecision makers and'in terms of benefits of

the changes in goal variables and costs of the new policy tsaUMptions.

The geographic unit of analysis assured in Figure 2.1 is that of

a planning district; a multicounty region; a funCtionai economic area; or

an Economic Development District. The Ippropriateness for such a delineation

for/ruraljdevelopment planning is fullyvdilcussed in FOX and Kumar ,[2].

Goals
.

. .
, .

Goals in the.public service sector planning m/ odel have been id4tified
.

in the lower right area of Figure 2.1 $6 output leyels of public Services

such as tducation, protection, health, water,~ sanitation, roads, recreation,

.and 'general government. Goals may be interpreted as target levels of a

specified quantity and quality of ,service output. Goals may be specified

in terms of alternative futures,:perhaps representing different population
se^*%

settlement patterds, with the choice of a specific future selected by theIr
public body [7

Policy

In,community services planning or economic d eVelopment ganning,
.

there may not be a planning problek if the system is automatically moving

towards" attaining the specified gO61s. On the other hand,, planning can

2

- 43

r
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\\
,

,\ fewer policy inatrutents are available to *lie decision Makers and the

chance of benefits (and coats) spilling out ta'.0ther areas is'greatei.

30

ontSr.' useful if there are certain policy means or instruments available

to public decision makers to change the current. course of events.

In the process of squeezing down to smaller and smaller geographic

divisions, such as identified as the unit of analysis foi Figure 2.1-,

Policies have been divided into two major thrusts: regional economic

'policies and 43ional public service. policies.

,r

Regional econ olicies. Since community service levels,are so in-

extricably relat d to people and jobs, regional economic policies vitally

affect the publ c service goal variables. Etonomic policies can expand

or contract the number of jobs and people and, hence, theyuplic service

base (Figure 2.1). They can also discriminate, against industries and

.
sectors requiring heavy commitments in terms of community'services.

'1 ,r
It is important-to distinguish between economic policies and public

service policies. It may be impoasible to change the form of economic

development. for, some regions given the\ ivailable policy instruments: For

such regions it may be much more important \to focus only on regional public

service policies to increase the quality, of living and environment.

Regional public service.policies: Regional public service policies can

directly influence public service levels through at least three different

ways (indicated by dashed arrows in Figure 2.1):

(1) They Can influence rate'schedules or the direct costs of

44
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31

1

service6to users. This bay be -c/iewesdas a means to increase public

revenue BO tge supply of services can be fncreased. ,Incredeed rdtes may

d
also have the effect ofreducing the' demand for set:vict7 and clonsequently

' decreasing utilization rates.,
' . a

(2) Regional public policies can directly affect demand andphence

utilization rates by public edict.as'in the case of health lawti requiring

sanitary means of solid waste disposal,.. Frequently, legal°reqUireponts

are the result of . higher authority as-in the case of state health laws or

federal minimum education laws.

(3) Regional public service policies can affect directly the

m4hods of supply as in Ole case of permitting only certain types of

technology in providing education4serviceti (e.g., no programmed instruction)

Or in providing solid waste collection services (e.g., no permanent

collection containers in reeidentialareas). Other fprms of policy may

e

allow for joint jurisdictional efforts in supplying area-wide services an

hence capture benefits of economies of size if such
.

Perhaps a mirth arrow should be shown going directly from regional --

public service policies to controlled exogenous forces influencing the

regional economy, since the amount of public infrastructure and the attitude

of coltunities in providing services to private businesses and households

is often times of major 40portance in determining firm location. In fact

some would argue that the-most significant impact communities can have on

firm location is through such'incehtives rather thdn,through direct.

economic incentives.

45
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.

Evaluatio

The process

% sr .- ,

. Of specifying the.o erational components ef. ,the. .;-
o

planning, model such as deteriainiug,thelp blic'%ervice sector' base, public
1 ab

M . :
.

`service requirements, and public service supply are considered in later
..4'

. .. . " :i % .4 , .4' I .

.

sections of this chapter. Forepresent'discussion let 4$ assume that the
. ,..,,

i

transmission prOcess from regiorial policy through the operstionaf phases /
.

. '.., _. .

-.occure and the final outcome is treasured in terms :of publiq'service levef

,
-4?

outputs. Here output may be difficult to define since, as ansicample,

I

.
".

.

police or fire protection is too frequently measured in -terms of(3the side

cif the_police and fire departments rather than the crime level or are In-
/ L

surance ratesa By whatever means Opssible, public serViOe output

be measured against certain fegional goals as to service attainment and

a decision made whether additional policies are needed or not..

ESTABLISHING THE PUBLIC SERVICE SECTOR BASE

1

Community services in the simplest format are a function of people

and jobs. The purpose of this section may be.viewed as One-formulation of

a generalized economic and demographic model of a r ral planning region for

iiurpose's of projecting number and spatial locatiOn k people aud!jobs.

\ .%.

.,Tbe generalized model is constructed such that a se of economic and demo-4,1'model
.

,7

-1

,.

/

graphic.condition6 can be projected for any rural r gion. Socice may wish
L i

to use existing'projections of the puihic 'service Sector base and move

directly into problems of supplying public serviceS\in rural arias.. How-

ever,.it is of interest to know why rural regions arse experiencing changes
It4

in the service base.

46
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Approaches. to Regional Economic and

.iv Demdgraphic Model Buip#ng

iTwo distinct approaches to regional economic model tuilding are:

(1) disaggregation of natioLl or state models, and (2) buildup if local'

economies tO'state'or national totals. Thp-first approach assured consis-

tency in aggregation:totals, whereas the second apprOach allows more.

freedom in considering special influences acting, upon individual regions.'

The latter approach,is especially interesting-since local policy and

decisions are more easily incorporated and can give ,constituents more of

a feeling of controlling theist on destiny.

Data and procedures for the disaggregation model

Several sources of state economic projections data drePavailable

including `the Polenske data [113, the OURS projections [18], and the

National Planning Association data [93.. Using these data sources, rough

approximations of substate regional employment projections can be made

assuming hi4torical regional shares: Income, And population are related to,
. 0

regional'employment projections assuming' simple and time trend relation--

ships. Results of the disaggregation model are a preliminaly set of pro-

jections by rural planning region of jobs (by-sebtor)-and people: .

A demographic and economic simulation model

Hamilton, et 'al. [4] give a highly useful frameWork for constructing

a regional demographic and economic simulation model for the Susquehana

River basin; Uniqueness of the Hamilton model lies in its inclusion of

47
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several economic-behavioral-relationships including regional-specific,

industry- relative cost formulations based upon labor and transportation.

lc -
costs; regional labor migraticin-rater based upon relative economic

opportunities and age grouping%; and regional labor-force-participation
o

rates based,upon,labor supply and demand conditions andage groupings;

The model can also allow involvement by loeal policy makers through

policies such as community

transportation improvement

labor productivity through

nical training programs.

incentive payments to reduce industry costs;

and thus reduced access costs; and increased .

improved skills derived from vocational tech-

Results of Economic Projections
and Impact Analysis Models.

Two analyses haVe been performed for a substate planning district

in south central Oklah ,and are used as'examples here to show how'
.

relatively simple economic projections models can be used to estimate

the public service base. Results of the OBERS projections ford the state

of Oklahoma are used along with a-substate shift -sha

t to 1980 for the southanalysis to project emplo

district. Brie" results of An interindustry model a

-show how the impact of an-exogenous change in export

a planning district can be fi,anslated into a change

base.

48.
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1

,Employment projections

)
T able 2.1 giies census

categoiy and whether it

p

,

employme t data,from 1940 to 1970 by industry'

is househbld-seriring,husiness-serving, or.export

employment far the south Central Oklahoma planning district. The major

, .

part'of agriculture, mining, and manufacturAng employment is classified as

export employment. Employment in.tran'apprtation, communications, utilities,

and wholesale,dade is classified as business serving, while employment

I

.

. '
7-in retail trade, finapce, And services is classified as household serving.

o

. 4
Location quotients'were used in determinih& if a planning district was an

. exporter of business-and househdld activity. 'State and fedetal public'

administration emplOyment was separated from local administration emplOment

and.allocated to the export activity.

Observations of the .eleven pIannirg7VIStricts of Oklahoma for the

to estimate axecursive employment model. EX-
. .

port employment determines business - serving employment and in turn, expert

four census years were used

and business-serving employment determine household-serving employment.

Such a system has as i'ts basis the export base theory of employment growth.

The regression results for 44 observations are

of the regression coefficients in parentheses):

the following (standard errors

\
k

(1) log BUS = -1.38513 + 1. 17003 log EXP + 0.03356t 0.00057t

(0.29356) (0. 06529) (0.00477) (0.00014)

2
(2') log HH = -0.04852 + O. 94708 log (EXP + BUS) + O. 01195t - 0.00004

(0.23218) (6. 05053 (0.00389) (0.0002)0/
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where:

.38
1.

2

BUS = business-serving employment

EXP.= export-serving employment

HA =11ouseholdberving employment'

t = time (1940=1, 1950=11, 1960=21, 1970=31)

A trend term was included in both equations to account for the

systematic.increase in the nonbasicto-basic employment ratios over the
, - . *

observed time_period The economic explanations of this increase o

time can be attributed to (1) changes in technology and relative factor
ti

pricevthat encourages specialization and a substitution of activities

provided by the business-serving sectors for those previously done within

the export sectors;,
2
and (2)'increased intomes and a high income elastitity

of demand for household7.sek4ing activities. In botfi'equations the linear-,

time trend coefficient is significant, whereas tie nonlinear time trend

coefficient is significant only in,the business-serving employment equation.

In both cases 'tlie trend of en increasing nonbasic-to-basic employment ratio

is slowing with aimaximum ratio in _the business-serving-to-export employ-'.

went_ ratio occurring towards the. end of the observed geriod.

ExpOrt base employment is projected to increase as a baseline

projection to 19,471 by 1980 for the south central Oklahoma planning dis-.

trict. Business-serving employment is estimated, at 14,922 and household-
.

w serving employment at 44,695 for a total 1980 expected employment of 79,588

for the south central Oklahoma planning district.
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4

Impact analysis

O

39

es

The previous section presentea baseline enojections under the
.

assumptions of no polidy or_program changes otner'than those

p-

in a time-brendofaShion and that regionL changes in comparabive advantage

incorporated

relative to location of expOrt-base emploYment are slow to materfalize,

i ..°

and are also subject to time trend projections. A different frame of

reference is needed-to project changes in the public service base due tc.

sudden uncontrolled exogenos forces operating on the regional economy,

such as the closing of a military base or other federal establishment, or

to a controlled exogenous force, such as'a change in'regional economic
.

policy. The latter may be in the form of a tax incentive which.alters\

the complarative advantage of Ws regio relative to others for industry
,

...
.

'1,, ndirect.effects of a controlled or Uncontrolled exogenous change on the

regional economy. Table 2.2 shims the employment effect on all other
.

sectorsiof the south central Oklahomalplanningdistrict Esibm a change in
, ( .

TR'

the expbrt base employment of some 35 sectors: An important export Sector
0

The interindustry model is a Useful fool to trace the direct and
A

for this particular.planning district is,that of metal manufacturing

(sector 15). The-total employment multiplier for the sector-is 1:97,

1

e
with the distribution of employment effecti,among sectors as recorded in

column 15. The result of this impact analysis are directly related to

the change in the public service base, as represented by lobs or employment.

a

S

A
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A furiher impact analysis is used to show the intraregioni0or

planning diStriCtipatial effects of an exogenous change in export base
.

employment. Table 2.3 contains multipliers for additions in employment

to the final. markets of regional exports, federal government, and capital

fprmation. Viewing the column coefficients for Caddo County, if employ-

ment serving the export base for that county increases by 100 jobs, total

employment in Caddo County is expected to increase by. 198 jobs. In

addirpnl,employment in Gridy"County is expected to increase by 14 jobs
rr

dtfe Iti'ltrading relationships directly and indirectly with. Caddo County.

tmilarly, employment in Comanche 'County will increase directly and in-

G

directly by 9 jobs and in Stephens County by 3 jobs. The employment

multiplier for the total planning rgion equalliL25,_bf which 88 percent

of the employment benefits accrue within the county where the increase in .

export activity employmenX occurred and 12 percent accrues in other counties

of the region.

By lookingaitliCh row of coefficlents, it is."poisible to Identify

the-importance of certain trade centers and to measure the Impadtrri.-

change in the export activity within the trading region has on the center.

Figure 2.2 identifies the to subregional tradePeniers of Chickasha in

Grady County and Duncan in Stephens County.4:It also identifies the larger

regional trade center of. Lawton in Comanche County. As an example em0116Y7

ment in Duncan is expected to'increase (decrease) by 55 for an increase

58
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(decrease) of 100 in the export base of Jefferson:County, by 5 fok Comanche

Comity, by 6 for Grady County, and by 13 for McClain County.

A tendency. exists for communities'to feel that unless new firms

locate in their, community rather than a neighboring town, no benefits'Will

accrue-to them. This may be true if the community isnot a higher order

trade center or if the firm does not provide jobs to their labor forte.

It may also be true if more of the costa of community services are passed

on to them due-to the plant. location than they receive in public revenue.

PUBLIC SERVICE SECTOR REQUIREMENTS

The purpose of establishing the public service sector base for

future time periods or as a result of a sudden exogenous impact on the
,

regional economy was. to provide a basis for determining public service re-

quirements. But the probem-of determining public service requirements is

not over yet. The amount of some-public services desired-in a planning

region is a function of their price. Cheapcity water may be an incentive

fok some firms to utilize watrintensive production processes and for

others to utilize water to diluteindmsary Pollutants to meet certain en-

vironmentA standards. Amounts of other public services reqUired may be,

described by law or may be so tied to the public service base at for all

'practical purposes service requirements are an. invariant ratios of the

service base. For example;, all six-year-olds are part of the eduPatiOnal
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service requirement. This'does not'mean that the quality'of the

educational service is invariant to the amount of funding made aV40.1a

to the education system, but it does.mean that the public service. base,

as represented by all oiX-year-Olds, is an important factor in determining

total service requirements.

,In essence what we have. identified in Figure 2.1 as utilization yu

, rates re esents an estimation of the demand for aparticular public

serviceAn a rural region. Factors that affect utilization rates will

vary by public service and some may include the traditiondl detand factors

suci as-price, incomend wealth. The whole problem of estimating the

demand for a public service is not yet definitive for many reasons which

have been adequately described- in the literature, e.g., Margolis [81.

0 el

Approach to the Demand for C mmunity PublidSetvices

One approach to the estima ion of publid service requirements is

to assume a utilization rate for a is quality of service that,is

consistent with expected demand conditions within the region. The

utilization rate may be defined in terms of so many units of,the service
6

per unit of specific industry sector output or in terms of age specific

population.

Defined in this manner, public service utilization rates may be

used in an interin4usiry modeLmuch the same way as we use primary

resource requirement-coefficients. .1f the utilization rate describes the

use, of a public service relative _to regipnal sectoroutput, total public

6 24,_:.;
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service requirement of type s, Us, is a function of output of 'all regional

sectors. The utilization rate, as in equation (3), for service s in

sector j is the ratio of total service requirements to'the output of

sector j:

(3) p
sj

= U ; j = 1, ....n; s =

X

where

s = community service of type s
j = sector in an interindustry model

U
sj

= total community sere /ice requirement of type s associated with
output, of sector j'

output of sector j in an interindustry model
=,utilization rate ofrcommunity service of type d per unit of

sj output in sector j.

A

4
All service requirements of type s for -n sectors can be expressed

algebraically as:
n'

(4) "U =E U =E--Nµ X.

s j=1 ej j
511P

and in matrix form:

(5) Us = psX

-where p
s

is a row vector of utilization rates. The total service require-

ment of type s associated with final demand Y is:

....46) us = psX = ps (Ink)-1Y.

Multiplication of the vector of utilization rates by the interindustry

interdependence coefficients (I-A)
-1

yields the direct and- indirect amount

of coinmunity service requirements per unit of sector output delivered to

final demand or export demand.

63;;;?

F
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Results of Public Service Requirements Studies

Results of two public service requirements, studies are given ,ft

:rabies 2.4, 2.5 and 2.6. The first deals with solid waste management

services [13]. 4

Solid waste coefficients and an interindustry model comprise a

waste generator. Table 2.4 presents solid waste coefficients, employment,

total wastes generated, and a set of direct, indirect, and induced waste.

coefficients in thousands of pounds of waste per year per employee for
1

a' substate planning region in,eouth centralOklahoma. Types solid
--N

waste from agricUlture and mining enterprfse§ were excluded .ftoththi

14
analysis.. The h ghest waste coefficient, 82.504, is associated with cote.,

A !..

struction and the lowest, .1.348, is associated Withaiwarelanufactuting.
,.-7- .

.

Multiplication of solid waste coefficients times 1970 estimate

employment furnishes an estimate of waste in thousands of poundsper

year associated with regional endogenous sectors, including state and

I

local government and household consumption. This estimate, when added to

regional wastes generated by federal employment and nff-base,military_

households, furniShes an estimated r ional waste generation of 787 million

pounds during 1970, or 9.7 pounds per day per person.

Projecting waste generation

A set of direct, indirect, and induced' solid waste coefficients

furnish projection parameters of amount§,Of solid waste generated by
1

each sector's additional delivery to final demand requiring one Aditional

IL
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Table 2.4. .Direct, indirect, and induced solid waste coef ficients and solid waste
generation, planning districnine, south central Oklahoma, 1970.

Sector

Farms-Ranches .

Agricultural Service
Mining
Construction.
Transportation
Finance-Real Estate
Utilities
Food:Manufacturing
'Apparel Manu- facturing
Wood-.Paper

Printing-Publishing
°Petroleum Refining
Leather-Plastic-Rubber (13)
Concrete Products (14)
Metal Manufacturing (15),.

Construction Materials (16)
General Sales , ('17)

Food Sales c18)
Gasoline $,ervice v. (19)

Auto Sales (20)
Clothing Sales (21)
Furniture Sales (22)
ta4ng Establishments (23)
Miecellaneous Retail (24)
Lodging (25)
Personal Serviced (26)-
Business Services (27)
Professional Services (28)

Automobile Repair . (29)
Recreation (30)
Miscellaneous Repair (31)
Medical Services (32)
Wholesale Trade (33)
Households
State and Local Gov't.
Federal Employeesd
Off Base Military
'Taal

aSolid Waste__
Coefficient,
(1,000 lbs.

per employee)

-(1)

7.620

82°464
7.620
7.626
7.620

9.4
1.3

26.459
16.500

b
19.394
15.006,
5.280
2.937
7.620
7.620

35.700,
7.620
7.620
7.620
7.620
7.620
7.620
7.620
7.620
7.620
7.620
7.620
7.620
7:.620

7.620

2.,089c

.620
7.620
2.089

Employment
1970

(2
11,370
1,128

2,280
2,589
1,772
3,194
1,557
931

4591
227
517
664
82

471

3,936
558

1,747
1,592
800

1,333
767
567

2,620
1,218
527

1,786
1,248
2,064

461
338
286

2,342
2,032

69;188
8,097
2,752
9,100

Waste in
Thousands
of Pounds
er Year

9,357

213,603
13,503
24038
11,864,
a,825
2,145
6,006
8,531-

,( 12,878
1,230
2,487

11,560
.44t
13,312:
56,834
6;096
114157
5,845
4;p2.1-,
19,964
9,281 '
4,016
13,609
9,510
15,728
3,513
22 576

2,179.
17,846
15,484

144,534
61,699,

H2O 70
19,010

.° 787,463

o

Direct, Indirect,
and Induced
Solid Waste
Coefficients
(1 '000 lbs.)

4
2:0.246

34.246
24.358Y

,106.197
22.293
23.702
24.209
52.884
15.906
40.086
30.604
65.463
32.096
19.195
16.991

, 28.957

23.760
66.454
40.261

e.26:845

22.861
33.586
24.098
23.411
28.806
.21.522

, '22.125
21.113
26.395
24.476
26.299
23.823'

20.037
12.417
23.034

iSectors 8-15 and 18 calculated from: Combustion Engineering, Inc., Technical-
Economit Study of Solid Waste Disposal Needs and Practices, Bureau of Solid Waste
Management, 1969. Remaining sectors derived from: C. G.*Golueke and P. H.
McGauhey, Comprehensive. Studies Of Solid Waste Management, First and Second Annual
Reports, Bureau of Solid Waste Management,-1970.

Refining wastes excluded.
cA
verage residential waste,per employee of the labor force.

.14.Excludes federal civilian employment at FOrt Sill.
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employment uni These . doeffidientledord in the as delumn of 1

', -g-. ,

Table 2:4;
\

have .range of 12 toA006-(Units i t tisa s- oft pounds).N-___
'

The direct ffect of an additional employeg sector in term of

generated solid wast is equal to e coefficient-in:column one.-khe sum

of the reperdusaions'tp generation of solid waste.in other economic .

I
sectors due to an emgo went increase in a sectors for delive to final

N .

demand is the indiredt.e fect. The'induded effect accounts fpr additional

.

employment required to aer ide'houdehold'consumption.an gurdhaSed by.

state and local government. The strength of the intetAnduit "model f

projection is its ability tocapture 4 indirect and induced effects

solid waste generation throughout the entire regional economy (column four).

The direct 'amount of solid waste produced by a Specified Charlie in regiohall

employment an be estimated at a single bourde, but the indirect and in-

duced effect, revealed to be two or three times larger than the'direct

effect, is distributed throughout the region. .

Limitations of the waste.generator

The direct, indirect, and induced said waste coefficients are

subject to limitations. of the theoretical input-output model, empirical

data used in estiniating the regional input-output model,' apd survey data

adapted for estimating solid waste coefficients. A further limitation
no

is failure to desd,ribe solid waste generated-for public disposal (i.

the utilization rates). In one study it s estimated that only' 34 ger-

cent Of the wastes generated actually enter
'

6 8

ublic disgtmal sites.\ Solid



\\\5

. \

.

wastes for disposal might be'estimated in the waste generator by method-
.

. and tit .of collection process for purposes, of cons

lete 'Collection -transfen:disposal model. That is,

has one melyd and cost of,collection can be

AltastIrgenerator as waste of-type Commercial

istency with the cm-,

residential waste,

distinguished in the

and institutional

waste which is publicly collected and disposed of (k, = 2) can be dis-

°tinguished from that portion, which is privately collected and transferred.

bUt disposed of in a public site (k 3)1e,The,remaining solid wastes may

be'eliminated from the planning-mbdel unless they are in'some way a

nuisance to the public and policymakers wish to exert some control over
- .

°their disposal.

Instream and withdrawal wate4ecuirements

A second study focused on the impact of economic development on

water resource use in the nature of instream and withdrawal water re-

quirements per Unit of employment by oapit economic sectors E13.' The
?

TypA water mulitplier'in Table 2.5 estimates the total water require-
,

ments necessary to sustain the increas economic activity in the southern

Kansas area ftssociated with a one-gall n increase in the direct water re-

quirement or a major water-using sector. The Type II water
I
multipliers

./

include the induced effect of increased watek required by the household
1 ) M

sector for each additional one - gallon, direct water requirement by a water-

.using sector.

\6 9

0
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10"N
Two.caterries water multipliers were estimated. The first

category includes both nstream water requirements for the generation of

hydoelectric poWer and withdrawal water requirements for the'other water-

using sectors. The seco category of water multipliers only includes

withdrawAl water requirem nts. Both categories of water mufiiplidrs are

useful for analyzing the e feareof economic development on water resource

requirements.

Water multipliers c n be used to,estimate total water requireMents

:

..

to support an additional j b r mane-year of employment in one of the major

water -using sectoraAKTable 2. re ter requirements haveten esti-

mated in terms of gall s'of w ter require d er one dollar. of output. Out-
.

put per man-year of employm
. can be calculated from, the direct employment-

effects. For example it requires 15.787 man -y ears of or to produce

$1,000,000 of output,in the agricultural processing sec or., ,ISince each

one dollar of output requires 8.222 gallons o rater, 50,806 gallons of
/

water are required dirticrly for each man-year of employment:

Total'water requirements associated with each job*in agricultural

processing can be determined by multiplying the direct water requirements

alt

by the Type, II water multiplier.. Total instream and withdrawal water

requirements needed to support one addit ia1 job in agricultural pro.,

cessing are 3,723,242 gallons of water And 'the total withdrawal requirements

are 2,468,100 gallons.

70,

,

N

b
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PUBLIC SERVICE SECTOR SUPPLY ANALYSIS
FOR RURAL REGIONS

Ntamerbus studies- are available on the analysis of casts in

supplying community public' services, but the number of studies applicable
2

to conditions of, sparsity of population and a declining population base

is limited. Hirsch,in achodk,on the economics of government, summarizes

several studies bn the costs of public services.but.does not report on

Studies ith population bases of less than 50 thousand [6]. Hence, neither

_ .

the rapi ty to which unit costs reach the essentially horizontal or.

lowest point on the.longlrun average cost curve nor the effect of popu7

lation density or fragmentation,of bases has been sufficiently tested for

each co ty.

thermore, most studies have "adjusted out" quality differences in

estimat the economies of size for the "pure" ,ot "basic" public service
.

ttr"and/or have assumed quality characteristics. to ei dependent of scale. The

economies of size for a particulat'quality of service, however may be as

important as for the "basic" service itself,

Studies relating to cost of supplying community services in tura4

areas have not been 'searched oRt,.categorized by relevant variables, and
k

0

catalogued folk easy reference. The state of the arts in evaluating rural

public services has not beenspecified in a manner parallel to Hirsch's

analysis .of the costs of sum:dying-urban services. A similar reference

work4is suggested as future tesearch where factors of density, distance,
A

V
7'

Vi

I>
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and service grows or decline have been considered for rural areas.

A

A systematic search of the literature, would include the conventional

sources of the. Agricultural Experiment Station including research bulletins

and the CRIS information service. References in civil englnerktg,

public .works authorities, and City and regional planning should be checked

for relevant studies.

Generalized Community Service Coat Function

Average unit cost

% White t116] and Hirsct16 -have formulated generalized. coat functions'

-- for some community serviced. Con ider average unit cost of supplying a
4

community service -as a fundtion of ncOntrolled quality variables, un-

variables, technology', scalecontrolled environmental variables, regional

of output, and service process variables:

(7)C = f(V
l'

...V
v,

E1, ...E
e

,

1
...R

r
, ,

s
,

n
)

C
s
= average unit,cost for service s

V
1,

...V
v

= uncontrolled quality variables

E
1 e

= uncontrolled environmental variables

Ri, ...Rr ='tegional variables

T = state of technology

T = technokogy.perMitted for Service s

6 'Q = scale of plant

X
l'

...X
n.
= service prodess variables



/

5

In this formulation C
s

is the averages unit cost o supplying a community

service of a predetermined or controlled quality.

Uncontrolled quality variables are those for which we have no 4

presentinterest, but,'for estimationpurposes; are ac d.for as in -

dependent variables and'Affecting unit costs. aikple,,frequency of

solid waste collection aerviCe may4e quality variable for

which we would like to measure the cost ects relative to all other

independent variables. Other quality variables, such as location.of'

collection container; may be assumed uncorrelated with'the remaining

independent variables, and their cost effects "adjusted for" in thee

estimation procedure. Uncontrolled environmental variables are another

set of variables for which'we would like to'measurd effects on service

cost. White, iwestimating costs of educational services, has considered

such environmental variables as race, parents' education, and parents'

income [16]. Geological variables may be considered, uncontrolled eaviron-

mental variableskin solid ,waste disposal services if different.gTlogfcal

formations affect disposal costs, .

14gional variables are a set of conditions unique to a region and,

for which independent obsefxu tlons and projections are available,\ Regional

variables include region-s ific, process-variable input prices'; service

unit density; and distance or transpott cost. Service unit density and/dr

transport cost are very important elLGents in the overal nit cost function

and are distinguisI6ing characteristics of rural versus Urban cost fun ons.,

Transport-cpsts are most relevant when' sery ce areas are combined for

large plant efficiency.

73
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State of technology, T,/ in supplying c' ity services, is an

important variable in considering service uni costs. Input-
.

output relationships are assumed fixed by own technology. However, for

any given regiOn or any giver time peri , technology may be liMited by

regional` policy makers or by/fixed p investment. Programmed instruc-

tional methods may or may noi,be p rmitted ,by local policy makers in

considering educational services. Similarly, indiVidual, permanently
0

located containerized unit may notbe permitted in refuse collection

!

since, to some, it detracts from the appearance of the neighborhood. It

could be argued that technology affects the qualit, of service, since the

method of service is rot independent of satisfaction derived 6om a unit

of service output. 1I indicates the spate of-technology permitted by
P .

local policy and fOx which differences in unit costs can be estimated by

comparing agains,i costs using the complete state of known technology, T.

Scale of plant, Q, is indicative,of econ iesoor diseconomies of

11 size, independent of,transport costs. For the long run, size of plant`t?

a variable /and can be optimally determined internally through aggregation.

of service areas. For the short run or because of institutional restric-

tions, the scale of plant may be fixed., Again, because of institutional

restrictions barring consolidation of service areas; differences in unit
tct

costs can be estimated for less.than optimum plant size.

Service process variables are all those controlled inputs contributing
-

11 A

to service level optput. Process variables constitute traditional inputs,

V 74
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A-1
such as labor, elnipment, buildings and.land, and, those nontraditional

0

inputs, such as a science or language laboratory or a planning-management

staff.

Data

Criiss-sectional data have been most useful in estimating, unit cost
/

..

functions where existing sstems serve as observations. Hopefully,

sufficient'observations,4uld be available to statistically measure the

effects that uncontrolleA quality and environmental variables, regional

variables, and service process variablei have on average unit cost. Cross-

.

'sectional data, however, could be supplemented with engineering' estimates

in those cases where additional cost information is needed.

Ihnfortunpately, extension of community services, sileh'as solid

waste collection and disposal, water, and sewers into rural regions, is

relatively recent with few systems available for cross- section observatiop.

Under these conditions regional variables characteristic of rural areas

are frequently, unobservable. Similhrly, new technologies geared especially

for rural areas, such as plastic water lines, have a relatively short

history of performance and, subsequently, fewiPsystems available for observation.

Engineering budgets may need to be relied updh f r sgch cases.

N
Testing service areas and aggregation levels'

Two of the important issues involved in supplying community services
0

to rural areas are: (1) fbr what service-areas is it economically

efficient to provide acommunity service and (2) what level of service

75
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area aggregation s o. imum in terms of lowett unit. cost? In Table 2.7

several tykes service areas have been,delineatadlor a few community

qervices. ( he list is not exhaustive.) Service areas include: agri-

cuitural rang- and cropland; open country low density, subdivision, and

urban fringe; city; school district; county; and region., X's indicate

service is provided but not necessarily at location of, user. A's in-

dicate service area mustbe tested for optimum level of providing services

or whether aggregation of two or more service areas will decrease unit

cost. S's indicate ,service area must be tested as-to whether' service can

be offered collectively at less cost than' comparable individual supply

units.

Not all rural regions will have comparable results for the two

questions posed. A rural region's quality, environmental, and regional

variables must be considered when answering the above questions.

Results of Service Cost Functions for Rural Regions

Educational services

Numerous studies provide background data for quantifying the

relationship between school size and per capita student cost. While these

studies contribute substantially to our knowledge of the egonomies of

school size, they have several shortcomings. One is the failure to account

for the trade -off between transportation costs and class size.
0

76.
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, -
Transportation cost per student increases while instructional cost per

student declines as school size expands. This tradeaoff is of particular

rel4ance to less densely populated.'rural areas.

A recently completed study in Oklahoma corrected fo transportation

cost differentials in determining optimal school size.[ . The data were
1.

obtained from the Oklahoma State Department of Educatio ch assessed
/

approximately'100 characteristics associated with sch ems, pupil,

backgrounds, and resultant achievement. Students in the fo. eighth,

and eleventh grades of the sampled schools completed standardized achieve-
,

ment and IQ instruments and filled out a personal questionnaire. Date

were also ottained from the students' parents and school administrators.
4

Achievement test scores, absentee rates, and dropout rates. were.

alternatively used as dependent variables. Independent variables in-
..

11 .

cluded socioeconomic background of students, class size, teacher salaries,

curricula, materials, and equipmen40t.

School district cost functions were estimated by regression analysis

and "engineering" budgetary procedures. School costs are divided into a

fixed component, embodied in plant and some administratiVe expenses; and

a variable component, generally coincident with instructional costs--teachers,

textbooks, some equipment, and some administrative personnel. Availableo

evidence supports the hypothesis that there is a relationship between per

pupil expenditures and average daily attendance and implies some economies

of-scale in education. Teacher qualification and workloads, teaching.

innovations, and instructional materials are significantly related to.

MP
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.

total expenditures per pupil. Educational ptoCess variables affect both

the output and the cost of education. For a given quality of education,

these input-output relationphips'and cost function iTere used to Old

the minimum cost of output for given surrounding conditions, such as

population density and socioeconomic background.

In Figure 2.3 the-average transportation and educational cost curves

were added together-to get. the average cost of all the school districed

functions. This curve's minimum occurs at 675 average.daily attendance.
5

However, the curve is, flat. between 400 and 1,100 ADA. School

districts can Operate anywhere within this range without significant

differences in per unit costs.

Solid waste collection and disposal services

The literature indicates that refuse/ collection does not'show any

significant economies of size. Quality
9

of service and density of

residential and commerciL areas far outweigh,any effects of scale economies
o

or diseconomies for the relevant range in rural areas. Quality of service

is reflected in collection frequencY, pickup location, and nature of pickup.

Tht latter two service qualities are extremely Important for rural:areas

because they affect the type of-technology that can be used and subsequently

,collection costs. \)

Because of IuMpiness of equipment items and health laws tequiring

daily covering di solid waste in sanitary landfills, economies of size in

-77
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operating disposal sAtes are significant. Economies,of size over both

collection and disposal services are llmited in rural areas by increases

transfer costs as the number of collection areas are increased for a'given

disposal site.

Costs of refuse collection. Budget data haVe been used to

,calculate cost per collection
4

and per ton of solid wastes for,two different

technologies. These data have been. supplemented with time and mibtioa

ohserva

collect

tions ,i.to determine effects,of pickup denslty and nonroute miles on

ion .cdsts; both factors are important for rural areas Figure 2.4).

Cost per ton of solid waste 011ected and transferred to disposal

sits varied substaritiallyepending upon whether the establishment was

residential orcodimercial. Decreasing the reside,ltial density by 50 per-

i

eent from a normal municipal- stem (which'would be a typical leVel for
,,..-..;.---

subdivision ad.:F9u

-------:

communities ilhad the effect 'ncreasing cost per r collection- by
.

newer

rural

about

e similear to the level founCin many small

$.05 or $G. per month. Increasing nonroute distance by one mile

over the average dista e for all routes in a typical municipal system had

tilt effect of increasing cost er collection by about four-tenths of a
A

cent or a little over $0.03 a month, Such transfet-rAlsts becomedraportant

0

when we consider area-wide disposal

expect to achieve economies of size.

81

es, since this `is where we
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Costs of refuse 481:Tsai For rural areas the apparent least-

cost method for disposing of solid waste is by meJnp of landfill. Golueke

'',

and MtGauhey report an average dolt for sanitary landfill of about $1.13

.

...A

per ton-of soid.waste disposed with a range of from'about $0.50 per to*

to about $2.00 per ton 13, p.'20]. For metroPolitan.areas with increasing

cpr 4eMs of findin suitable dispOsalciLs.and henOe increasing land,and

transfer. costs, incineration is one alternative disposal method. Costs of

incineration are reported to

per ton,,,,,e16rly,:for rural

sites, landfill is the least-

run from about $4.00 per ton to over $12.00

areas with an.abundance of possible disposal

coat alternative. kecyclAg of solid waste

is still in the experimental stage but when fully operational will 'probe-

bly sh. substantial economies of size.

Survey data -3 eported by Golueke and McGauhey were used to estimate

avekage cost per ton of solid waste disposed bymeanaof landfill. Forty-

one sites in California were surveyed with data reported on yearly waste

,disposed, annual wage payments, long term capital4expenditures (site

modification),'short term capital expenditures(equipment dep ciation),

annual intenance and equipment operation costs, and .a series of qual-
4 4

itativeeharacteriptics. Land costs as well as,long term capital ex-

penditures for site modification were excluded in estimating disposal costs.

SuCh eats vary substantially by location and 'by expected use of Sites once
,

.

landfill hap been terminated. It is frequently argued that the increased

value of reclaimed land reduces land and site modification costs to near

landfills are ''short-lfved.
0

zero, particularly if
/

;!.

r

5'



'CapacitieW bf over one million tons annually tend towards a cost

of $.63 a ton, but such capacities are unrealistic for rural areas. Cost

per ton almost doubles for capacities of 50 thousand tons annua ly over

the minimum cost size and'equals $3.42 per ton for''capwcities of only

10 thousand tons.
,

r

4The results indicate that small :jai communities will havetto pay

more for collectiop and disposal'services than small metropolitan areas in

the 50,000 to 250,000 range for,two reasons. First, rural "communities are

.
generally less densely settled than the metro areas. Decreasing density

by 50 percent in a budgeted municipal, system had the ,:effect. of increasing

c011estic$n costs bY 20 pendent. 'If a different technology is used which

requires ,multiple resident use &of strategically placed containers, it is
e

'possible that tollection costs will not increase. Hpwever, it can be

.
argued that' the same quality of service is not being provided4. Second,

because of iMperfedediVISibility 'of tapital inputs, landfill dispOsal

methods show significant economies of size. Excluding land Costs,

expected disposal tost perjon of solid waste wasgpore than three times

as much for the smallest landfill capacity versus the capacity for a
4

°,..,--\ metropolitan area of about 250,000. Increased transfer costs in the

metroplitan are wilr'tend,to eliminate part of this advantage.. At the
0

same time, rural areas may be able to reduce total collection and dispOsal

costs by utilizing area-wide disposal facilities.

8 4



Water and sewer services
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CY

Population settlement patterns in rural areas are going through a

period of substantial change. Technology is permitting extension of

several community services--previously limited to built-up areas- -into

the urban fringe and out, into the open country. Coupled with relatively

`cheap land'prices and a desire for country living, the trend undoubtedly

is toilard more residential use of what previously.has been strictly agri-

^i.l4iiral and timber land.

Settlement patterns that are evolving are not necessarily the most

efficient nor, perhaps, the most desirable. Rapid, change has not been

conducive to adequate community service planning. As brought out earlier,

insufficient data are available on costs of supplying services tb dispersed
, .

populations. Information on proj cted number of residences, businesses,

and other establishments has not b

the right amounts of community services.

en available for purposes of planning

I 7'

hater and sewer services especially fit this pattern of supplying

services without adequate data and planning. major proportion of.rural

water districts have proven to be inadequate. within five years of ince!).

tion. It is not infrequent to VIM residential, areas that, for purpOses A

of sewer services, have gone from individual septic systems, to area

lagoons, and finally to a city sewer system call within a short period of

time. At *the same time many rural communities and areas do.not have

adequate wafer and sewer systems. Uncertainty about the costs of pro-
.

vidingthe sgivices"and'uncertainty about long -term amortization periods.

4.*

g 5

AY,
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'?

have prevented rural regions from investing in needed services.

'Information in T le 2.8 is indicative of the data on sewage collr
.

6

don, iransmiss ion, an treatment costs needed not only for the urban-rural

fringe but for the rural communities and rural areas. These results show

substantial reduction in collection costs of sewage as density increases.

Further, as would be expected, transmission costs increase with diitance

to the treatment plant.

V
-

REGIONAL PUBLIC POLICY AND SERVICE .

SECTOR'ANALYSIS

Figure 2.1 at most is a very gross representation of.va public

2,;2.77f

services planning model.- Additional feedback loops shouiene included to

O
make th6 analysis more complete and to'give a more d amid natpre tq the

planning process. Specifica4y, resdlts of .the service supply models may
4

..- .

. , .

' have substantial impactsrupon the future.spatial distribution of jobs and

people. The planning Iremew2rk does, hbwever, clarify some specific areas
:

of re search and shows th4ir relationship tototherganning. components.
N ...

. .

- :la

Public revenue models have not been disdussed in the analysis so

far, and specific treatment is not proposed for this chapter hather

two studies are mentioned toshow the integration of reyenue:;models and

.public service policy analysis.

a



Table 2.8.

73,
L

Sewage collection, transmission,., and treatment costs bb

varying densities and transmission distances (1957-59
dollars).

44

Annual Cost ($/capitahear)
i

Transmission Costs
Density 'Collection miles to treatment plant Treatment`-

(people /acre) Costs 5 15 25 Costs

1

4

256
O

512 I

33.60 . 4.50 28.80 53.80 2.07

14.59 1.80 11.50 0 21,50 2.07

6.46 0.08 6.80 12.80 2:07

4.86 0.50 5.70 10.90 2.07

1.22 11. 0.70 4.60 9.60 2.07

0.62 0.60 3.90 7.10 2.07

- :
0:27 0.69 '2.90 5.20 2.07

0.16 0.55 2.75 4.95 2.07

SOURCE: Paul B. Downing. Exte sion of Sewer qprvice a't the Urban-

Rural0Fringe, Land Ec nomics 45 (1, Feb. 1969): p. 106.

0

[1.

P

8 7
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Hirsch, in a well -known study on the,fiscal'impact of industrialization

on the St. Louis economy, showed which industry sectors were paying their

way in terms of added schooling revenue and' added schooling costS and

+=,

hich sectors were not [5]. His analysis was complete in terms -of consi-

daring not only direct schooling revenues and costs of'specific industries

but also a porgion of the indirect effects through interindystry linkages

with other sectors of the St.. 74,/ouis economy.'

In a study for eastern Oklahom#, a similar analysis wasperfogmed

00
fog,the entire

results showed

,
public sector of essentially rural communities [143. The

7-1. .

that the.public septor,as a whole nearly broke'eVen with
p

local industrialization, although one part of the public.sector may be
,z)

,
.

.
.

subsidizing or making up losses sustained in another part.

These types of studies are extremely useful, in determining,-regional

and national net.benefits oeexistinkregiohal public service' policies.
)

They also form the basis from Which alternative regional policies maybe

measured. An important factor in the evaluation of present or proposed'

II

regional policies is the distribution of,public costs and public benefits.

For those community services re/yin mainly on general public revenue I

A.i r .

sources for financing,'Cilanges in egikal public_service policies may

have unanticipated impacts upon i come distribution. Revenue sources

ciouly associated with user fees more equitably distfibute public bene-
.

,
..

./

fits and public costs if the user fees are established on the principle .

of marginal cost pricing of the service.'

A further important are: of regienal
t

poficy analysis stems from the

growth center straqgy of rur development and people's willingness to

,

r
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commute to jobs. For Oklahoma over 11 percent of the employed labor

1970 commuted to a job clutsidethe county of the wotker's'home.

one county almOst,60 percent of the employed labor force living in the

county worked elseWhte [10]. In cases of intercounty commuting, the

worker's home is part, of the property tax base of the county where he

lives', While the establishment where he works is part of a different

county's tax base.' -Because of differtnces in the requirements for in-

dustrial develdpment infrastructure, versus residential development in-

rrs

fraatructuxe, regional public service policies should. -allow for concentration

of industry apaft, from the' concentration of residences.

d 0

SUMMARY

The major objective of this chapter, to construct a planning frame-

*
-

work for rural public sector analysis, perhaps was not a modest.goal,^

although the results should beClassified as suc i. The planning framework

is presented in schematiclorm in Figure 2.1 and can be described in five

component paits: (1) a planning decision model; (2) establishing the-public

service sector base, (3) determining public service requirements, (4) anal-

ysib for public service sector supply, and (5),regional public polity and

service sector analysis. Each compone rt can individually circumscribe

an area for rural development planning research. In the text of the chapter,

results of research'etudies for specific component parts are given to bear

out a certain level of application to the entire, planning frameworil Much

. .

hr
, iiadditional research should be performed whee caracterstv of rural

. .._

of*
89
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regions are emphasiied Only in this manner can we expect to have the

same degree of precis n id,rural public sector analysis as exists for

.4\6

-,the urban public sector.
, ,

/.
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FOOTNOTES

V

1.. Colorado, Kansas, Montana, Nebraska, New Mexico, North Dakota,

Oklahoma; Wyoming, and Texas.

ye,

2. It is important to note that the change in nonbasic-to-basic employ-

ment ratios is occurring n predominately manufacturing export-babe.

regiont as well as predominately agricultural export-base regions.

4.

6 -
R 4

i

R14

9,

OQ
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-CHAPTER THREE

'Citizen Partici on in the Planning Process,

J. C. VAN ES

N,a'

Iq

ALTHOUGH PARTICIPATION of citizens in government isthehistorical base

of our form of goverlrent, the scopeof the issue has changed recently

:der the impact of both ideological and organizational changes in society
a

Contemporary ideology demands effective participation of all citizens in

theAecision-making process [10]. Not toadong ago the right to plarticipate .

in decisions was predominantly the right of those who provided the resources

needed to implement those decisions. Taxpayers, or their representatives,

decided on educalonal'iolicies, not students. Recipientsor consumers

-drserviLes, whether these were welfare payments or mass transit, were

rarely asked to decide on the types'of serviceebest su &ted to their needs.

knE6

However, the list of recent exam of citizens attempting to gain some

control over public

c4ar is redefinition of participation is not a single, unilineal

ptoc After the flurry of excitementt,in the early- an d-1960s, the

affecting their lives is.lengthy.

.

advOcAtes
Li

f citizen participation currently seem bn the defensive. Many'
..

Ofthe traditional decision makers,as.well as many of those newly aspiring

to enter the decision-making process, have-found the experience of the'

1960s--involving mainly the inclusiSn of poor, u ban, ethnic minorities

in the decision-making ocebs--frustrating.

;,

-0
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However, this negative reaction to citizen partiliapation is basedet

82 ,

more on the strategies used in'the 1960s than on the basic sue of citizen
qk , ,a

participatioL The increased complexity of modern 'society makes concern

with citizen participation a permanentefeature of our society [4; 33]'.

As more and more decision are made by large, rationally'organ&d,

cratic organizations,. the coMpetition among.these bureaUcracies tbr re-
.

._ ,
.

sources will intensify. The competition for public resources will encourage
o

bpreauciats to organi2e their constituencies through some form of citizen
(.,

participation.

Given an interesirbriented.Conception, threfore, they

overriding issue is not whether participation of-the.pbor
rr

contributes to the effectiveness ofanti-poverty programs.'

The critical question, rather, is whether the programs can

engender among the%poor a sense of vested interest in the 4

programs and a growing preparedness to organize and struggle

for the introduction, imprOveMent, and enlargement of anti-
.

poverty projectsj2, p. 206].
t

.

1

This combination. of ideological concern and bureaucratic self-interest

forms not only the rationale for citizen participation, but it is probably

the strongestreason to expect citizen participation to remainita-lasting
-t--

featore'of our poliacal and administrative processes.
.

4

N
.

. . .

u

n the
7

remainder of this chapter, the various forms of7participation,

and the goals that are envisioned when participatibnis encouraged, are
...._,

. disCussed. Finally, there is a discussion of some of the persistent prob-
_-

.
.

lems in making Aicipation work. In order to facilitle the discussion,

we mill first delineate the concepts ofplanning and oiti;en participation.

96
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PLANNING 1,

ld.oits most widespread meaning, "planning is a d liberate, rational

process that involves the chlice of actions that are calculated to achieve
.

'specified objectives at some future time" [21, p. 49]. Planning in this

form can be' exercised by any individual or organization. However, for

the purpose of focdsing this chapter, some further consideratIons must be

introduced to deal with cdncept of plannidg in a-sensible way.

dr
Planning 4s- the process Of rationally deciding the optimum way of

obtaining maximum values assumes both full knowledge of and agreement on

the objectives to be attained. The more complex the systeM for which the

planning. is done and the lay the number of parties involved in the

planning process, the'less likely cons nsus on the objectives will be

reached. Thus,' it is easier to le objectives for a sales campaign

for a single organization than to determine the objectives for a community

improvement campaign. Frequently, planning has proceeded on the poorly
ft

founded. ssumption that consensus on.objectives existed. On othervoccasions
..

reacing consensus hlas become a goal in itsel while the,substantive

matter on whichicons:bUs needs to be reached'is short-changed: Fiitally,

in casesvwhere consensus was reached, it has often been a reflection of

the abilitysof small s ecial interest groups to get their way either through'

f %ce or through more' subtle means of manipulatidn° [31, p. 26].0

While clarification of'and agreement op objectives may be difficult

to reach, determination of the rational way ofrAccomplishing objectives

Is frequently equally treacherous. In policy planning the causal

/ships between means and ends are often uncertain, if not outright speculative
o1

97
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[17;1.8, pp. 168-70]. Besides, the mean chosen to accomplish objectives

often have tremendous implications by themselves [4.. The recent 'debate.

on how to.curtail,the'tise of gasoline indicates that not one preferable,

rational solution to accomplish a particular objective may exist.

Both the decision on objectives and the decision on means to accomplish
00,

objectives. are thus much less straightforward than may 'appear after a

casual "glance at the issues. One solution has 'been\to move awdy from

this "naive" planning model and to define Planning in terms olf a process
w

in which interested parties interact to reach consensus goalS and to

make.decisions on ways of realizing these goals. This plannning process

is then seen as a continuing effort in which progress is incremental.

Problems are solved one at a time, as they emerge. .e.r0
o

In this "incremental" Planning the means-end relationsh.p

is described in more complex and subtle terms. It,los not

A
to be viewed as a simple linear relationship but as an

et

interacting chain in which both ends and means are subject

to continuous redefinition and correction in .the'light
sr

of experience [21, p. 50].

N -
There is. considerable debate

I

concerning,the desirability of the

rational planning model over theincremental" concept of planning, but.

it appears that the incremental model accurately reflects the form of the

majority of ongoing planning'effOrts.

If the planning process, then,

in which future goals are determined

goals, the continuous involvement of

is very much one of ongOing interaction

andmeans:are chosen to reach the

all "interested parties" in this

98
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process becomes. crucially important. The planning proc by its very

nature requires citizen participation.

In this chapter the concern is with planning for the public good

,rather than for the private interest. Most planning for the public good

involves dttisions on the allocation of public resources, especially of

tax fundsi'but private foundations and agencies may operate in this arena

. ,

as well'. The administfation of the funds or the organization of resources
"40-

is in the hands of do-called technicians or experts employed by bureau-

cratic organizaEions. We are not concerned cath the degree to which the 8,,

bureaucracy 'is specialized to perform planning functions only (Although

specialized planning agencies may have some specific problems resulting

from the limited resouces they control, we are most concerned with the
0

interaction in the planning process between. the bureaucrats'and the lay

citizens; these problems appear similar wherever bureaucracies plan in

order to promote the public gl,4

The planning process thusrefe'rs to that,process in which bureaucratic

technicians and others outside the bureaucracy, through continuing inter-
.

..,action, attempt to determine major objecXves to'promote the .public good

7
r and ways to reach these objectives.

CITIZEN PARTICIPATION

Participation by,citipens has bit defined thus:

Citizen partip4pation represents the acts of those,.

who are not formally part of the legislative or

public'adminisErative hierhithy, but who nonetheless



intend' to influence the efficacy of the program and

the behavior,of those publiC officials responsible

for ultimate,yolicy and operational decis;ons [29].

Some forms of citizen participation are relatively spontaneous and short-
r

,!-

s)live moments, usually of a pro est nature. This participation seems to

function-essentially as .a.n.exercise,of-vetc-powerMbIlt-they are fre;.--

quently effective in, forcing bureaucracies to undertake a specific action, V

they appear incongruent ith the continuing natUre of the planning process.

We will not consider th se types of short-term protest actions here.

The representatives of bureaucracies always form one group of

parti6ipAnts in the planning process; the citizens make up the.oth r com-

ponentl. Citizen partiCipants in this context are generally conside ed

lay people rather than/professionals withlexplicit expertise in plan ini.

In addition, citizens participate in the planning process as represe ta-
.

jives, of the public, although in practice both the delineation of who is

being represented and the form of choosing or appointing participants in

the planning process often remain obscure.

CMtile-Aparticipation, finally0s usually spo sored by the burea cratic

organilation. The bureaucracy tends to initiate a profess, define it

rt
purpose, and set its boundaries [27J. Especially over time the citizen

participants tend to be unable to pursue their objectives when the burea-

cracy withdraws from the process and refuses o involve the citizens

further. many instancea; of course, loc 1 representatives of a bureau

cracy may be forced tointeract_with citi -n participants becauSe of

directives from the central'leadership. Thqse situations conf the
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the notion that citizen participation takes place at the discretion a

bureaucratic organizations.

Wireman, describing y.tizen participation in federal programs',

ppears to capture the essence of most citizen participation:

Citizen participation as used here.means an ongoing
0

organized, group activity to affect a federal government

program at a local level (usually neighbqrhood) which is

recognized as, legitimate by the implementing agency and

whichoccurs within the restrittions'imposed by that 11

agency. Citizen partiOipation is a type of special

action.system involving some bureaucrats and some citizens

for limited types of interactions. It will continue to'

exist, at least 'ca paper; as long.as there arg enforc

governmental tegulatiotrsrequirirg the local agency to

participate' and some citizens who are willing to coopOiate.

But it will only function lilts creative ,fashion if both,

the agency and the citizens feel that their goals are

being met [35].
-

While citizen participation has an aura of contempo raneity, it has

some well-established roots in the general political philosophy of local'

autonomy; the dmphasis on self-help and local Control is embodied-in the.
.41 41

community development efforts advocated at home and.especially in the

deVel pcg countries [21, pp. 4-5; 6; 26; 28].
# . o',

.

.
.: , -.

Although citizen participation has most recently fbcused on urban
)

.
r

, , . . .

programs, its most direct precedents inthe United St ates are,probably they
s q .

. ..., ,

1 0
4
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1

fatm Orogramsfnitifted in the 1930s, in which farmers Mere involved as

calf administrators of, new national policies. Another long-established'

form of citizen participation in policy making and exTtion is the role

of local draft boards in the Selective Service system [7, p.

Degrees oc Citizen Participation

The role of nonrexper citizens in bureaucratic decision making

Y

varies widely between p rams (and frequently, within A particular.program,
-,',4

differentdifferent locales as well) [9, p. 2].

The share of the citizen participants in the decision-making is

freluently measured along a continuum ranging from total powerlessness for

citizens to full decision-making control.
1

In cakes of total lack of

power, citizen partitipat1oh Is a form of manipulation by the bureaucracy.
laIDS

Assuming that the citizens eve a choice, they can be expected to engage

in this form of participation only for such external rewards as money and

other kinds of enhancement of their private interests.

At the other extreme,-iew-bUreaucracies will surrender to citizen

participants all:their power to make decisions, including their claims to

special expertise and, possibly, their accountability to other constituencies.

- In effect, thus, most citizen participa ion plies, some sharing of

power between bureaucracy and lay persons.: The to s of the sharing -

arrangement vary between iureaucfacies and are likely to vary over time

within one bureaucracy. As the citizen receives m ore decision-making power,

his role, in the process tends to change from,,that of advisor to one of

decision maker. The bureaucratic expert, at°the same time, will find his

102
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role falling somewhere between independent decision maker and advisor or

consultant. In the section on goals of citizen participation, these various

arrangements will be explored further.

PARTICIPATES?.

The position of the citizen participant in the political power
,

struc re substantively affects the nature of ,citizen,participationp

While in effect the most common case of citizen participation does not

involve redistribution of pawein society, recent experience has focused

on the, fact that citizen participation,may provide decision-making power

populatiOn which are underrepresented or not repAsentedto sectors of the

in the process of political decision making [9; p. 2].

When citizen participation, involves 'citizens without recognized
r

POlitical power, and if it involves substantial sharing of power, the

ij process of citizen participattpon can have widespread political repercus-

sions. Meaningful'participation'needs to be a continuous interaction

between bureaucratic'experts and citizen patticipants, ,However, inter-
,

of--the population requires ,that these
.

action involving various sectors

.
.

.
7 )t

"Sectorsbd'Officiently organizedPto interaot with one another. One of
1.

,

:the frequent consequences of sponsoring citizen participation, therefore,

)..,

is the Oildzing a gthening of organization among sectors a.g the

1 \
0

x 17

populati$n'previousl inadequately organized [12, pp. 258-9; 20]
t

here
r

,:*-. ,
, . ,;

c.

is a widespread belief t at w en such sectors become effectively organized,
,

.

they are prone to exercise the newly organized strength beyond the immedi-

ate pUrposes fol. which hey organize91 34], .Systematic empirical support

a
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for this belief appears lacking, and if it were indeed found th t citizen

participation organikations tended to focus their attention on other'

matters, the process through which th occurs is not well understood and-

the implications are unclear.
2

:While broadening the base of participation has attracted much attention,

all knowledge concerning participation points at the difficultigs of reaching

certain sectors of the population [15; 16; 19]. Citizens Of low social and
rr,

economic status, niembers of racial' minoritie%,)nd women are frequently not

represented. The more usual citizen participants are loc'al political or

economic Telites" or their representatives, CommunitV,developmerg1/

related progr s have frequently deliberately aimed at the participation

of "local leader,' in program decision making.

Some'research rs of citizen-participation [32; 34] have pointed out

that elites and nonelites tend tot differently in decision-making positions;

elites fend to function as consultants, advisors, an legitimizers of the

bureaucracy's planning; and their attitVes are considered "public re-

Igarding"'or community oriented. Experience indicates that planning objectives

tend to reflect positions ascribed to by elites, and rarely do they find

themselves directly threatened by planning outcomes. However, the assumption

that elites represent what is.best for all sector; of the population has

often proven erroneous. Nonelites have frequently been the ones who carried
'

the costs of planning outcomes; for example, elites have supported iirkAn
X

.c7

,renewal as henpficial for the community, while nonelites have had to carry,.
I

the burdtns of dislocation and loss of neighborhood.
d
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describedWhile elites' attitudes haVe beete escribed as public regarding, it

is argued that nonelite partitipants' are private regarding, or parochial

and self-centered, in their interest [34]. .Several factors may account ->

for this viewpoint. - In the first place, representatives from nonell-tes_____2_1_

frequently become citizen participants precisely in order.to represent

certain interests not normally represented; thus, they define themselves

and are defined by others as "special interest" represer

addition, nonelite concerns are sometimes 4efined as parochial because

these conderns are not identical with, and may even run counter to,

elite concerns.

For certain purposes, the differentiation between elites and nonelites

may appear useful, but the distinction is extremely difficult to''apply

0

empirically, and in many instances it is inappropriate.
3

It appears

more fruitful' to delineate the citizens in terms of their relationship
, 4 . .

...

.

to the bureaucracy. Krause [13] distinguisheS'between clientele group

sand target group (see 41so Stenberg'[30] and Ridge [25, p: 267]). The

clientele group represents those who define the loureaucracy''6 objectives,

0 0

provide its resources, and defines it6 terms of suctess'andifailure. The

target population conSists of those tollard whom the programs are directed.
4

Clientele group
/
and targets group can be the seine but usually are not: In

most public. assistance programs, for instance, these two groups are not .

.s.

f

the same. In agriculture extension programs, on the other hand, there,

has probably leen a closer match between clientele and target groups,

especially in programs directed at commertial agriculture:

F.

r0

4
a.
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Citizen' participation is frequently- limited to clientele groups, and
u

*M) the conflicts surrounding some programs can be traced directly, not to the

4

failure to include citizen partici

populationsfrom the participation process.

, but to the exclusion of target

While status differences between clientele groups end target groups ' 1,

..,

are commonplace, in bany situations there may be other criteria for

,x . A. -

distinguishing between clientele and target populations.' ,Rural development

planning, for example, mayMind clientele groups to Lnsir of statewide

o 0-;

and even specifically urban groups, wh-kle the target populations may be
1

aIlcitizens of a particular rural area. Because of the low levels of

participation found among the moor and the frequent absence of organize-

, )."
,

tional structures among them: takget population participeation:in-the,

'
7

planning process should be expected to be moredifficultfte arrange and'

sustain when the target population consists of exclusively low-income people.

than when the target population includes elites.

-' SELECTING PARTICIPANTS

Where clientele andiatget population have \been defined, the procesi
11

,

f identifying citizen participants varies.tremendo\usly. Citizen\participaht
A

o

selection takes on such forms as elections, appointments by leaders of
0

D 0

. . ,-,.....- -,...
t

clientele and target groups, self-nomination, and selection by the bureaucracy.

Although there is much debate about the merits of variws procedures, there

is probably not one best way of selecting citizen participants; the optimal

way,, or at least the acceptable way, of selection is related to the objectives

pursued in,citizen participation.

e
.1,
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The way in which .citizen participants are recruited is.not without

implication, however, selfINI mated or bureaucracy-stected citizens Are

not in a position to represpnt any particular 9opulation.sector; they do not

Speak for anyone but-themselves, nor can they beheld accountable by?any

,population sector. On the other hand, elections may not 13.6 the,bdst way to

Sc.
obtain good minority repreAntation, and bureaucracy-controlled selection has

an impregs.ive history of selecting clientele representatives only/. Although

(eP,
flexibility inoapproach appears desirable, this should not.be interpreted

ro Mean that ad hoe improvisation is desirable. The abs'ence of guidelines

t

provides both the, bur ucracY and -the citizen .participants with-too many

oppbrtunities to manipulate the participant - selection process to their ad-.

vantage.

COALS OF/FHE BUREAUCRACY FOR CITIZEN PARTICIPATION

Citizen participation has:been alleged to be a'means of accomplishing

a wide varihr of goals [3]. Given the nature of citizen participation

as an,,activity sponsored by the 6preaucracy, most of the discussion of

goals, objectives, and functions of citizen participation is phrased inn

terms of the perspective of the bureaucracy.

For certain programs citizen participation is defined as an

educational activity Obe undertaken for its own merits [22; 36]. Partic-

ipation is expected 4o lead to increase4_self-esteem and better execution

It

f citizenship obligations and to provide organization skills to popula-

. ,,,/

,

tion segments which have not had prior ,opportunities to acquire thege
1 4 ' -

11

4 -1--

Id)1
1

..?`

p,4,07,

skills.

S
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Community development pilpgt,ams, for example, have frequently defined

increasing partic
ation

as an ,educational -goe . Although the citizen,

r-
participant may fierform certain fanctio StwAthin the bureauCracy,the f

Ai
.2

relationship be weenthe bureaucracy oethe-citizens is essentially

tutorial. arrangements are frequently Meant to:be temporary, but(
.

intentions to altet the nature of these relationshipsover time appear

\

to be rarely'reaiiZ -(1-, dIthouethe evidence is extremely.sketchy.,
,

, ,

Most foiMs of ,citizewparticipation are perceived by the bureauCracy i
p
r

1,
as a form of cooptat Iton. The citizen participants are'viewed as means to 5

I, 1 k
esta$1116 ed objectives of the bureaucrats [2 .pp; 206-207] .

, ..- . . -,
Citizen partic pation"iefrequently enco aged when the citizen

These

-
'

A
a

further the

7-
4, participants are judged :tppossess information whihisk;ulefUl to the plan-.

-:c ,-, / ,

ning process [12, pp.. 11-12]. - Citizen, informants are-es PeciallY desirable

_ .

I..

q f ..

in cases where-larger cultural gaps etisebetwe n bureaucrats and target ,,,,..

populations and in cases where the bureaucracy deals

- A

h Widely differing

/

local settings. Aneof the more/widely'Used vrocedures'tp-obtain citizen

information s Ocitizen needs aid preferences surveyy[i; 14]. HOWever,3

40
such surveys

interaction b

When

'-input, the objective is fregdently to improve operating procedures, to.

re insufficient in planningituation where continuods

tween the maricius groups involea is of5he essence.
i

clientele rather, than the target population Provide informatiOn

I
.4

suggest how resources may be put to: ost efficient use, aft4lItcPavoid con-
,

Iiicts WIth established clientele interests. may or spay
t.

not be guided by JimoWledlp ofthe:needs and 'aSpiratiO f the taet
r

populatiofi.
d
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The objective of many 'citizen participhtion programs s.to prode
.

,Or
legieimation f.or the activities of the agency. Representates from

clienteleiroupa or target groups are frequently chosen for this reason

more than anyiother one. Citizen participation becomes in those circum-

.

stances a matter of bolstering the power o the bureaucracy. Boards of

"prominent citizens" as well as committes'of local residents may find

themselves used to protect resources or ward off disgruntled ,target popu-

lation members [223.

In some cases the sheer.existence of the citizen participants may be

enough to legitimize and strengthen bureaucratic programs, but in most

cases the citizen particripants function as a more active liaison with the

commur ty.
''oe, , z

,

40
4. We have already mentioned that one's podition in the

. .

. . .
o

: ,r:,
competition Between bureaucraci4 is another objective the bureaucracy may

pursue. Citizen participation thus becomes a means of mobilizing support
1'

for the bureaucracy. It is important .to consideAllf a.well.-organiz,ed

4

population sector comes to the aid of "its" embattled bureaucracy, or if

1

popUlar support for the bureaucracy is mobilized through a paternalistic ,,'

.

dependency of the target population on the bureaatracy.

Although education and cooptation may be the major objectives for the
f -

6a-eaucracy when sponsoring citizen'particiAtion, citizens may have cer-
,

tain objectives of their own which encourage them to participate in the
0

bureaucratic planning process. Since the bureaucracy usually sponsors the

participation, it may not really be, sarprising that so little is known

about the citizen's staa id-participdtion.

A

409
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GITIZENS'OBJECTIVES FOR PARTICIPATING

Citizen participants appear to pursue three objectives when '

4%.4

participating in bureaucratic decision making: civic duty, personal
. .

A
award, or A .desire to affect the direction of*the program. These three -

objectives are not mutually exclusive.

It is impossible to evaluate howlmuch citizen participation is

motivated by a sense of civ a commitment to making governmen

work. It must play a role oneny instances; but at the same time on

does Mbt have to be a, die-, cynic to suspect that a sense of-rd4ty to

participate in government i= articulated as an objective for partic6ation

more often than is justified by the facts.

Partidipation for personal reward is quite common. Personae reward

comes ometimes in terms of employment oppprtunities or additional Income-

especially among the'poor and onderemployed, 5
and, among middlerclass

citizens, in terms of protetting or advancing the participa t/s general

economic interests 'Given the need for continuous interaction of the
4C

bureaucracy with Ole clientele gedrtarget population's, the most conspicw;.-
c--

ous nonmate ial reward is probably it.ierms of community contacts or

4-,
political 'sorer.' h the objectives of the bureaucraty and those of

citizen parficipants may frequenlky be compatible in this respect. Improved ,.,.

communication is instrumental to the objectives of,the bureaucracy, and

it may be equally useful te the citizen participant, be he or she a local.

business person:or an appiring local politician.

0

Citizen participationwitirthe objective of affecting the operation

of the bureaucracy to make it better serve the communitycan manifOr

1 10
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°itself in many ways. -Providing information is one attempobto affiga the

operation of the bureaucracy; however, `there is no guarantee that citizen

input will be implemented in the planning vocess. Citizen objectives

:°q ;

of affecting bureaucratic operlation are .best servedfwhen citizen partic-

pantg share power in the,decist.6n4-makihg proc ss.

In thelpreceding pages, citizen participation in the planning process

has been discussed in terms of an interaction between the bureLcracy and

sectors of the'pdpulation in which all partieS pursue one or more objec-

.tives. Very little has been said about the impact of this interaction on

the'"product" of the planning process.

-CAN CITIZEN PARTICIPATION BE MADE TO WORK?

Evaluations of tie success or failure of citizen p rticipation

vrograms almost invariably succumb to confusion'between_thyvarious objec- .

1t that may have been pursued by the bureaucracy and by citizen partic-

'

4pants. The bureaucracy and the citizen participants are frequently

unclear about their own-objectives, let alone what they project each
, .

, . .,

other's objectives

1

o,be [24]. Evaluators, furthermore,.have been sus-

.

pected of superimposing objectives on the citizen participation process

which were not considered relevant by bureaucracY or citizen participants.
1 ,-

The deal criterion for the succesk of citizen participation is the /

. .

impact it has on the outcome of the planning process. Frustrating as it
.

may be, the impact of citizen pamicipation on the planning process, 4

other processes f bureaucratic,decision Making, is largely unkri6 an

cannot easily he quantified.

4
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1 %
The planning process has been defined in terms of a continuous

_.

proess in which goals are defined and 'means to achieve goals are deter-

mined. A necessary, but not .sufficient, condition for'a successful

,
.

outcome of the process ie that the interaction is baded on consensus. A
.

second set of necessary;-but not sufficient, conditions deals with the
. a, ; 1

.

organizational, administrative conditions under which citizen-particiPa-

ition takes place.

Citizen participation in the planning process proeeeds on the assum

tint) that the bureaucracy and the various population sectors can arrive -',

, . .

,'at a consensus on goals and means. The
,

Clientele and target participants,
. .

may have irreconcilable differences, however\ , which lead to conflict rather

than co prcmise d consensus. The bureaucracy may also have points on

t.hich It will not compromise, Whenever the planning progess concerns

itself with a reallocation of, resources between the participants, including

the b reauctacy, conflict is especially likely.

Conflict may do much to demonstratethe powe' relations between the

participants in the planning process. It may induce eith?r the bureaucracy /

or the citizen participant to withdraw from th rocessm,or4, J1 may lead

to stagnation [5]. ConflAt is Uhdoubtedly costly, but, in situations of

poWer sharing between approximately equal sectors with divergentlinterests,

it is probably unavoidable.

It has been said that citizen participation cannot be meaningful as

0
long as the citizen participant remains" dependent on thd bureaucracy for

guidance and information [20; 22]. Citizen participants must acquire

theft own technical inputs fram}nilependent experts. In conflict Situations

112.



99

this may be the only meaningful strategy, but it should not be assumed

.41

that all citizen partAeipation can best be defined in terms of adversary
,

relationships.

It is often reported that much effort was spent in recruiting citizen

participants from disinterested, "apathetic" populations. However, why
V

these citizens should be interested in participation-is not often con-

7 '

.sidered. The objectives of the bureaucracy may be suspect to the citizen,
- .

tyie rewards,'} erceived as minimal. Citizen participation in, the planning

i. ' P , .

' proc s, especially when it takes place in specialized planning agencies,

a$
o

.fr(Oquently starts with a' handicap because planning agencies usually do
e

not have the resources to entice either clientele or target population

into participating in the proces 11]. "Learning' how-to plan is for

the citizen partidipant a far cry from determining the ablocationof

resources. The ability of planning agencies to encourage citizens to

participate is probably prpportionate to their control over resources.

Citizen participants are by natureat, a disadvaAtage when it comes

tip skills and expertise. They nefd to 'be educated ancilipformed, and this

takes time and effort [8; 14; 24]. Commorily; neither,the citizen partic-

7
ipants'nor the bureaucracy face up to this issue. .The situation is fre-

quently aggravated by the pressure of deadlines which' eliminates the

possibility of meaningful interaction between bureaucracy and citizen

participants.

Most of the examples of citizen participation examined recently had

experienced a very limited time span. A groilp of citizens was assembled-

q
and began a hasty process of participation in buieaUcratic decision making.

y

0
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It is overlooked th&t participation in the planning process is a form of

.interaction that needs to be institutionalized over time. Judgments on

successes and failures /are often made prematurely, both by participant's)

and outside evaluators% .

This chapter began by Indicating that concern with citizen participation

in the planning process is a specific instance of society's larger concern

with the role of citizens in a bureaucratizing society, but-that it is

also a strategy to advance bureaucratic self-interest.- If citizen

participation is to be more than a form 6f citizen manipulation by the
tg

bureaucracy, it is essential that the bureaucracy.as well as the citizens

achieve a clear understanding :of the objectives. Citizen particibanta:

should be selected for their ability to work towards thoSe objectivesg

Organizationalprocedures must be worked out sucfi t at'citizen participation
,,

.f,.,

is given alair chance to work.
CI

0



101

FOOTNOTES
. _KT

BY 4
# ,,, 4 :

s'k
' 1. The most widely cited dtscussion of deores 6f citizen participation

,. .

is Arnstein's work, which describes eight'steps of increasing citizen

-,,,,

participation in the decision-making process [1]. She explicitly

acknowledges the arbitrary nature of selecting eight steps. More

tObrtant is the potential confusion which maY-result from combining

objectives or citizen participation with degrees of decision-making
* .

,

power. For analytieakpurposes at least, the two should be k

separate.

2. One reason why there is little empirical support for the notion that
A

pppulation organizations tend to shift goals can be traced to the

infrequent Occurrence of Afeckiire organization by the poor for
.

,in bureaucratic dedision making*

0
.3. One of the most persistent problems I

4s opfermining who speaks for
(

nonelites. The evidence overwhelmingly indicates that most suc-
..

cessful attempts by nonelites to gain political power have been 14d

4

by "outsiders or elites. It is likely that nondlite participation

will be, initially at least, from leadership outside their group.

' ThiS classification is not exhaustive in terms of all members of a

p

community,.many of whom may be bystanders in terms of anybureaucracy's,

program.,

5. 'Employment of perAons belonging to the clientele sector has been an

important way qf influencing bureaucratic action into directiod

%
favorable to clientele Interests. Employthent of target-sector personnel

is often expected to haNT the sathe type of result.

0
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CHAPTER FOUR.

A Strategy for Establishing Planning Priorities

A

IVAN HANSON

EVERY PLANNING organization has the problem of establishing priorities--

what to pearl first. A health planning organization, for example, may°be

faced with the problem of plunging into facilitieSplanning, which would
,

seem to be dictated by immediate pressures and short -ruin needs,' or to gO

fora health esilucati:64 and environmental health program, Which M be a

very longrun'improvement in health status: Area-wide planners, more

broadly, must-decide whether to_place education above health, highways,

".!

or other programs in the priority ranking. Thus, the dilemma of setting

priorities includes the dimensions of time and content plus the pressures

of interest groups, money,, and legislated requirements, to name just a

-feW.

.111

r - Clearly is a Problem area where there is no uniformly accepted
,

.

/ .

_---_, -

strategy. A growing literature and professional movement dedicated to

,--

learning about p ocesses for establishing priorities as a part of a broader

decision-making process is not widely2available to practicing planners.

Since there is a need for disseminating existing knowledge and exploring
0

its application, this chapter discusses some techniques for establishing

planning priorities in the followin4 manner:

0

I. Several cothmonlyused turr6nt,methOds are reviewed and discussed;
/

2. The'nominal group process as a group decision-making technique is
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explained.; and C

; % 1 I

,, ,k

3. The results of using-'he nominal group proc.reess at the Lincoln Work:.

shop are reported.

This chapter,,more accurately,'dealsmore with techniques for

establishing planning prioriti s with strategies. In the author mind

set, 'a technique concerns tactics or...methods for accomplishing things,

while strategies deal with rankings of a t atiy9,sets of outcomes. The

o

nominal group process is'a tactic for establishing priorities for work
.. , ,

programs in a planning organizationithat reflect the participants' per-

ceptions of problems that need eo be solved. It is approached from the
)

standpointjT ranking needs

actions taken.

U A

ther than ranking potential results from

METHODS FOR ESTABLISHING PRIORITIES

Many planning instructors teach evgriation of the scientific method,
. Jo,

. i
,

which_is'fundamental to the
,

planning.process, as the basis for establishing
?

priorities among problems. In practice there are many variantsi depending

on the types of problems being handled, background of the planning staff,

available money, pressures from interest groups, and other siLilar fotctors.

Direct obseivation through research, teaching, and consulting with several

kinds of planning units from the federal level down through the lotalva
.

planning board has 'resulted in the foll_owing classification of techniques

,,

for eStahlishing priorities. The. classification is neither exhaustive nor

4

based on other than experience and casual observation:

II ( -.,f ii f\I ,---"-
SI
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1.

Community AtoltuCgrveys
r .

Academicians favor the use of seientificallydesigned sprveytto
..,,

,, _ .

u,). 1 ...-
b% f

reliably identify community opinions nnra set of is-t*s., Fundament:any-, 6 -""
a research endeavor,this requires the drawing of'a sample, design, -and`

t ra

administration of an 4n p.strument and an analysis' of data. mogini
u,

fv

kH

/--polling fbr political campaignO4it a poriuiat example o .sutve5t.that,

report community'attitudes pn, suet whiCh subsequently become emphasized,
4Y';

34:k.accordingly in the poliO.cal,rhetorip: 4

, .

i 0.
done, attitude surveys, Can bp a goodtarometer'p community

,i-
't 4

desires and opinions. Sometimes the ietuItt can b surprisiiag limipthelr

identification
,6

remssed need's- r

a who.

residents perceived needs,. 44cularly ifItiere.are

a

the,Community.Thebettitdde survey ckn bt$'.-nn outlet ,,P

for expression whenno other,exists.
-

4 .

(/This technique hasseveral disadvantages, hem/ever:" First.,, it is

..

very costly in terms ofAime, oney,-.and mepow awing a sample,
c

, a ,-
. -,;

creating a survey instrumdh , testing the'instrument, ,,selecting and training 1

,

1--. ,

i ewers, did editing,;c ding, tabulating) and analyzing the data re-
"..f.

quires monthslor:tesearChing just-alew issudsk--AtteOtstotqld down()

;monetary and manpower costt usingvglunte s thenlea#s to problems, of

lx, the attitpde,survey Is'o.ften6 pet? interviewer etniednsequ

beyond the r4sonable alternat1v
0

a small planning agency.
,

. 0

A second didhdvantage is that Vle.attitude survey is a one-time
1

Attiu4it are .known as of a4given date, but there is no way of knowing
1,

those attitudes prevail over time, since an intervening event may have

12 a
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*"

altered attitudes, and t only way of updating the Surveyis to-run a'.

follow-up. Consequently, att ude surveys ate not a desirable alternatiVe"

for monitoring proottesoyer time
% - .'",V;:-- . .

,.-,

4;-. . ., ,-

,Third t,he..4mitude survey technique assumes the researcher knows
. .

...

which questions i4). ask. Itis possible. that, the insfrume4eused could
-,

\
_

v

eliminate isaues quite important to the community but unknown to the re-

searcher

. ...

searcher who constricts the instrument.
.

A final disadvantage deals withwthe community distrust of such
.

endeavors. At a recent short course for helth planners helAatthe

University of Oklahoma, planners fromstwp dlverSe parts pf the United

States discussed their experiences with4Pktitude surveys during a gro
r tP

0 discussion conducted by the_author. One planner from a medium-sized.tt

Oregon City reported. that the community citiz ens responded very,derialvely

to the'commentb and interpretations of the attitude survey by participating''' ,

academicians. Anothe4olanner from rurai:;Arkansas reported that the fre-,

quently surveyed, poverty-level respondents, particularly, had become quite

adept at manipulating the survey through the kind of responses they.gave.

N
Attitude researchers are quite aware 'of this problem, and it may se

to retard theruse "ofthe,. technique in many instances.

. Rationalist Approach'

Persons with a highly academic orientation may prefer tfie rationalist

approach, which implies'that priorities Tan beolvgicaly determined through,

research techniques. For example, econotist"s may asal.gn high priority to

sectors with' large employment multipliers or may rank order programs as a

123
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result of benefit-cost analyses.

The advantage isethat. the sequencing may be fundamentally sound from

a logical point of view. The resulting Prioritieti are li.kely to be very

attractive to program admintatratars in funding agencies, because the

arguments made are based orivery solid research foundations.
91,

This approach has two distinct disadvantages. Most importantly, few

individual planning units have the financial.capability to fund an 'exten-

sive research program- that would rank prioritiesyfurthermore, it would

take a very long:'time to get .complete answers..

Equally ix1portant, thetresulting priorities of the professional

researchers and planners may.not be consistent with the wishes of the

comm nity. While adroit politicians may be able to successfully bridge

this gap, it could nevertheless be a significant problem in uniting a

community behind a program of work.

Money Availability

During the°recen4 G91den Decade of the 60s, when dew pro Ams-were

created, and funded faster than they could be implemented add managed; the

a'vallability of funds seemed to be the principal criterion- for establishing

local priorities. Programswbich were the biggeat or the quickest seemed

,tobe most prominent on the list of activities and hence became priority
. 0

items. Part of this was due to the urgency and efficiency with whiCh

federal agencies managed thVir grant programs, and part was due to the.

capabilities of :planning staffs in securing grants. 8nia-sstaifmembers had

4
the training, experience, or contacts in certain fields which made that,

-4

4
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r.

field much more emphasized in the local communities.

Immediacy is the principk advantage of this system. Money comes

things get done, progress is noted, which important in sblidi)pg
o4.

. community support for planning and development., Action programs in this

, category also frequently have externally set deadlines for applicat4.ons

/1,

and for program operations which may tend'tb speed up local community ,°.,*

action.

Whenever.things move so swiftly and smoothly, there tend'to be some

problems.' One is that the development Sesqpnce becomes very disjointed'
a

under the circumstances. Ittlight happen that the community moves ahead

vtry rapidly in some areas while ignoring others,.resulting in an'un-.

.

balanced growth situation. Also, the priorities,mayrnot be logically

sequenced. For example, lome communities took advantage of the availability

of Hill-Burton funds to build hospitals only to find that the manpower

"planting had not kept pace and had not4Sectred adequate medical personnel

to staff them.

O.

6

Group Sessions

Community leaders (innovators, legitimizers, representatives of.

identifiable -
0

el
4.7V

to be distilled

stituencies) are often brought together to generate ideas-
Q.

into priorities for the planting agency. They may utilize

a wide variety of task forces, study groups, community meetings, retreats,

white papers, and. consultants to generati'a position on issues andAventtally
ti 4

create a set of priOritis.

"
The role of group process

6

n,problem solving- has been the subject of

125
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research by applied psycholom's And communications specialists for the
r 4,

'

1)

past 15 years. Generally, the research results indicate t at group 'pro- .

4 . i

cesses are superior to indiVidUAls working alohe. . Brainst ming, a
;

variant of the.group\interact'io0process, has been showb t' generate more

and better ideas and to result in more unique solutions [3114].
44,

o

In spiteof,,the research-proven beopefits fromgroup i nteraction,

some scholars have -found that the interaction process ten to inhibit
f ,.1

I

. creative' thinking in terms of originality, creativity, an' practicality.
o

t :P

A sizeable literature on this issue hts been summarised b Van de Ven and

11 Delbeaq [6] in the following points:

1. "A ',focus effect wherein interacting groups 'fall i o a,
' ' *it' and

, A I a
..i r

. e.

tow

pursue a single train of thought for long periods.

111

2: The 'self-weighting' effect, wherein an individual will part ci-

pate in the group to the extent that eels equally competent

with others.

4he fact that covert judgments are made bat are n t expressed ass

overt criticisms.

'4. The inevitable presence withiji most organizational groups of status

incongruities, wherein low-status participantt may be inhibited..

'.and along' with opinion expressed by hith-status partidipants

even though thefeeltheir opinions are better..

5. Group pressures for conformity_and the implied threat of sanctions .

4. from the,more knowlediegbie members,-",

. .

6: 'The influence of dominant personality -types upon, the group.

126'
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7. The amount of time and effort spent by the group to maintain itself.

As orientation to maintaining group interaction increases, quality

of solutions decreases.

8. N tendency to reach 'speedy decisions' before all problem dimensions
, .

k........;

i

.

have been considered." -

Although the literature indicates group processes are superior to

individual thinking-in decision making, there existsome weaknessesAin
4 -

the interaction groupprocesses, which have the'efect,of weakening the

technicrUe. The nominal grOup process i$ an attempt to utilize the benefits

of .1-group situation and to,avoi&the eight problems summarized` above,.

NOMINAL CROUP PROCESS

A nominal group is one in which perons work in pe presence of

04

others but d9 not interact verbally. Some written output is obtained from

each participant. The absence of extensive verbal discussiml is a chief
.

characteristic which distinguishes the nominal group from the usual int

action groups where all forms of communication take place.

.While ther% are some poqsible Slight' variations in the way the

process is guided, the basic steps Are outlined as follows [5]:

1. Participants are divided into groups of five e8 seven and seated in a

circle, preferably in -the same room in which identical groups are

working. This proximity provides a form of-"presure" to participate.

2. The leader establishes rapport with the group members and introduces
. , AV

the topic. He Or she is responsible for developing and presenting to
;

N.

,
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thegroup a clear, concise.statement of the task at hand. 'Since this

task is to deal with the settinof priorities, it should be-Aclearly

problem-oriented, not solution-oriented. Other variations of the

nominal group process can be utilized for

3. The leader can clarify the task by giving

outside the group1Setilture to avoid bias
4 )

.

giving too many examples or overextending

solutions [;11'.

examples, preferably from

. The leader should avoid

the clarification which
o

would result in bias.

4. Participants are each handed a nominal activity form, a,sheet of

paper on Which they are instructed to write as many problem; as they

can think of which might-be eonsidered,iri setting 'planning priorities.

)These should be,.written down inshort,phrases, not long explanatio n :

Each person should work silently and independently; no talking-or

distracting activity should be allowed. Persons finishing early.
b

should be encouraged to think about the toOlc; nbOdistiact others.

yimp allowed f"or listing is 15 minutes.

°

At the end of 15 minutes, the leader begins the round.. robin pro-
.

41

cedure by asking each participant to list one item at a time. The

leader writes each item on the flip chart, avoiding categorization,

redefinition, and discussion of items. Each item is'numberd sequen-
,

tially. The procedure continues around the circle in the same

sequence, with, each Participant giving one responsd at a time until

no more responses are forthcoming. Time allowed for,round robin is

30 minutes.

128
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6. Once all items are listed, participants are given the opportunity

for discussion to clarify items 'hat are not understood. The purpose

of this discussion is for clari .-Cation, not for pro.and'con argu-

mentq.about the items. Movement, to cdllapsw or condense categories
%

.Ali
.

%.- ..

will appear, but the leader Ishould
.

, .

resist them because they may dis-

tort the original meaning of the\i;pms. About 15 minutes is allotted

for this diScussion

7. Each participant is-then given a set. of 3 x 5 index cards, frequently

ar
10 cards per set, but greater or fewer depending on how many items

are desired in the final sting of priorities. The participant is

asked to write on each of t e ten cards one item which he considers

to be important. Then he mink orders the completed cards by placing

the item he considers most important on top of his pile and writing

1 the number 10 in the lower right corner of the card. The next most

P.

,,..
,- s

.
.., .

Important item is placed next aqd the number 9 is wtitten in the lower

41,,,

4
. .

S.

eight corner of the card, and soolforth Until the ieat important card

is marked number 1. Time allowedis 10 minutes.-

8. The cards are then collected and tabulated. The resulting ranking

of'items is presented to tie group.

9. Group discussion is rhen invited on this ranking of priorities.

Additional clar cation of some items may beerequested. Time

allowed i 0 minutes.

10. Eac particiPant is then given a second set f3 x 5 cards and asked

to rerank the items. A simple ranking from most important (10) down

o.

6
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through least

fin additional
e.

efch,person'vr

card and some

sb on. This

be`" assigned a

item is worth

116

it

L.important (1) may be441.1 that is desired. Howdy: r,

rating technique may be introduced at this 'point if

ites the number 100 on hi4 most impOrtant priority
I

number less than 100 to is-next most important and

introduces a weighting cocept thatproduces relative
J

For examile) a_participOnt's most,imporitt item would

value Of 100, but he may feel his next most important
. . ,...-

*

.
.. , , . 4 7

only a 20, etc. Time llowed.for reranking and rating,'"

is 10 minutes. .

11. The second set of cards is collected from each partiy.pant and

tabulated to determine a final s4 of relative prioritiesas defined

by the group.

The advantages of the nominal group pr9cess have been4gumMarized,by

Delbeoqds follows

1. The pieseftleOf others, the silence, and the evidence of activity

creates a tension important for the inalvidual's commitment'to the

search process;.yet the social setting,of a group is retained.

. .4

'2. Evaluating or elaborating on comments, is avoided while the problem

dimensions are still being generated.

3. Each individual is given the time and oppcirtunity fo engage in

individual reflection on the topic and is forceleto record his

thoughts.

4. Strong personality types can not4inste the group.

(

5: Tremature,closure of the search process and decision making is avoided.

1;3 0

./
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6. All participants can share in the influencing- of the 'outcome.

S. :Ideas whichare conflicting and inCompatibld'are tOlerated.
F

. Hidden:_agendas or' covert political graup activities agr'alleviated
G. 1.

because Oey are difficult to carry out in wri4ing.. . .

\4,

7. Minority opilliOns and ideas are encouraged'.

10. GrOup members have a sense of responsibility feigrolgo success.- ,

,

-11. -Ah'participants must share the burden.o rdducing ah---a4tput.

12. Written expression of ideaces.a greatet" feeling -oft commitment--s produ.

and permanence than does spoken expression.

,The writings of Delbecq and others are perhaps best known in this

lftld bedsuse they summarize the results of ingroup process research,

p t. . t. ,d"

deAreIop the plains; group process alternative, and illustrate several.,

applIcattoAs in different research and program development settings; These
gr

writings'have a imaktvess in that the approach 'to nominal group processes

is one of advocacy which tends to overlook the problems in using the

technique. The author and colleagues have experienced difficulties in

several widely varied situations in which they were using the nominal

group process technique. Some of, ldse problems. are as follows:

*es%

1. Formulating the task statement tV/which the group participants will

address themselves is a tricky assignment. Ndt unlika,a research

hypothesis, the task statement mast be specifid', clearly stated, and
-±,

unbiased; yet it must ow for creativity and differing points of' .
.

, 4 .

vieW, Tasks which.have4,ihroad- objectives and sip pregented to particr

ipants from highly disailitilar constituencies or.disciplines seem'to

_0
1 .

t
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be much more difficult to bring into focus.

2. Groups must -be kept quite small, usually less than

requires more trained leaders and techniques

results of
#

many groups, but it is,neceesarti

fight . . This

\

amalgamating the

order to make., the

4
groups effective. If the groups are too large, too much time is_

4 ,-

spent in the round robin which redUces greatly the time available
-

..
for'discussion in step 9 of the process. Bven sii

groups of about-a dozen will, incre

'larger

e round robin listing time

to more than an'hour. ,Not only does thi,S reduce discussion time, but
10

it causes participants to become red and impatient with the pro-
-

cess. It might result in hasty,, ill-considered decisidlis during the
:,-

ranking processes, althoug :this has not-been vedfied \by research.
/

-
.

,' . \

3. The nominal group process is structured to eliminate dominance of,
-.,

the group by a strong per aliy. The'author'has personal knowledge, /
,,, , t

.. ''' .

however, of a, situation in wh strong personality, hikh-,outside-
.

authority figure eomPleteir/6omita a group. - Thii individ, very
--;'; 1

. definitely /anted 'a Crtaip,itein'to ranknumber one on the priorityy ,

.., .

list, and he accomplished.this.by Simply- repeating that item every

4

!

tiMe.his,turn came during' file round robin. He-also supplemented

4'' this wi llegal pr
.

-ar ments in consistent violation-of the

ground 'rules. The resu

list: Because of the

y
his item was ranked at the top

4..

tirenre of the nominal group process,the

the

usual, techniques available to the leader for.manipulating'such people,
`,

in smal&rOups eare rduced. The alternative is.direci leader-
.

10,

'b



participant confrontations which lly'disrupt and diminish the

effe6tiveness of I ups.

resulting from the nominalgroup p ss 7.1y reflect4. The prior

feelings of that specific gro p at-that particular point in

time. Crisis issues tend to bec elevated in priority and may reflect.

short-term rather than long-term needs of the community. e,com-

position .of the group may also,bias,the results toward or away from

/ issues.

NOMINAL GROUP PROCESS AT THE LINCOLN WORKSHOP
)

the topic'of

the subject of one

Strategies for establis ing planning pridrites was

of the discussion sessions at the LinColn Workspop.

(Conference on Planning for Public Services in Rural ATeas) in April 1973.

Instead of approaching the session through the usual f of a prepared
V

paper followed by grourdisCussinn, the-author chose to Use'the nominal

group process with the following objectives in,view:

1. To identify problems in setting'OriQrities,for the planning process; .

2. To. indficate the problems which aremoSt important so r earch dan

n on solutions; and

Use the nominal group proceSs to .earn

accoiiplishing objectives-1 and ,2.

4

Thirteen persons elected to participate in the groupP About half

the techni

e

while
- ,

were academic persons engaged in some combination of teaching, extension°,

and research; the other half were employed i33rState or local organizations
.1



ti

s

and were involved in development,p ogrAms. Four methberS of the group were

familiar with the nominal group ,process.

Following the usual introductions, the-Objectives listed above were

explained"to the group and then condensed into a task statement which

encompassed objectives land 2. The nominal group process prodeeded in

the usual manner and produced a list of 59ilitems, which are in

Appendix 4.1. PartfEibants were asked to rank akder the ten i e s they

I I

thought were the most important problems. Follawingsa coffe break and a

short diicussion period, they were again aske rank order the top ten

asked'to'Wei,ght.their items,

The results. of the two

items. In the second ranking, they we

as is possiblebut merely to rank ord9r t

kings ore summarized in Table .1,which i udes the rank order and

numerical score for each item for bath the pxst,and second rankings.

",,,

Two aspects of the' ranked results areespecially teresting. Fi

the grotp did note -bring any new items into.the priOtity list foil:win; the

discussion; in fact, the group narrowed the choices -under consideration.

On the first ranking,othe top priority item scored oniy39 points, while
I

.

the top item on' the second/ ranking scored 80 points: The vo-t=e s were more

diffused on the first'ballotting, r-may,illustrate the strength of

group interaction in selecting choices. The secondsinteresting finding is

the movement of item 10, "establishing,line of communications between
_

decision makers and their constituents" froin Seventh place to '.first
4
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t<discussioneession whe ostefibe

meaningandimportan e of this ite

luenced.by* the groui,reaction.

f this ranked listior establis researc
4 . ' (t

interesting. 'ost of the fi iteMs ar- efinitely

interdi pllnary in n4ta A17though group was more'heaviiy weighted,'
--- :

thprolfessional-econompts than any..other single profession, the finale
th, I, . .

. .
.

,r key.'itemS,ar not exclusively economicgin'o entation or.terminology,
.

°'.

e

1

although there_are 'strong lpolitica science and behamioral Science. overt.

Egtablishing comm cation:1414g; jurisdictional boundar*ies,

e,

involyement and coMmitmentgeeM7i,o be important proble inth
, 4

-40, A ,.
both academiciln and.prac vers. --,_

. , o

. , -.. . 1[M51 -'...?! ----------
,

In fetrospect, he nominal groip OrbCess,has both -good and bad aspects

for thi typef situation. It 'did produde,a list of 'priority items for
.

'consideration by regearchers who are interested in,solving tie problAs
4

surrounding organgzing and carrying out community development. Th tradi,

. .

tional academic pncess of yng intellectual comersationsVla Jo

articles or'conferenCemay be ,too slow in Twentieth f entur)%/nmeriFa ,where,

°

the poor' the black, the Indians, and other organized groups want action

d , ,

1 y " n ,

'4
now, notzfive years from now. Furthermore, this.prOces\ s not come, up

, .
.

witb.4n intellectusIlTinviolate get.of prioriti0;, after all, the researChers

also .migrate in the direction, of mono* trees. 4 0

l e . 1. C( 4,

The majo problem.experienced was,that the group was too lar and

consumed.too' much time in the rou 4 robin proc1 ' f listing the .items OA

1:a6

4

.0
r



O 123

'flip charts. That activity took about 1 1/4 hours and led to restlessness
A

on the part of some participdnts. :This forbed a reduction in dis ssion

time betweenirankings and prdctically eliminated any post- activity dis-

cussion time on the relative -merits of interaction and nominal group pro-

cesses. The entire nominal grOuP process took some 3 1/2 hours.

4i

'SUMMARY

Establishing priorities through the planningiprocess is an omnipresent

problem-in community develppment. ExperienCe 4n4 observation has shown

that while priorities may be established through community attitude surveys,i.
/

«

l'extenaive research`, readily available money; `or group interaction processes,

none of tfiese approaches is "tally satisfactory. The nominal group process «

/ 4.

gy

.

.
has beep shown-through research-in behavior1l psycholo to be superior to /

interacting, grbup- processes.
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Appendix 4.1. roup List of Problema

Listed below are the items reported during the round robin step of

the nominal group process. The items appear in the order in which they

were. reported by participants.

La6k of knowledge about alternative solutions can cuse problems

not to be given priority.

- 2. Establish goals and policies.

3. Lack-of data on community needs.

4. "Don't know what is or could be made acceptable.

5. Overcoming 'vested interests in priority setting process.

A
6. :Do you have necessary resources toliaolve a problem?

7. low for each strata of the community9do you establish goals, weights,

variables, bete its, and costs?

8. Different-criteria for revocable vs. nonrevocable decisiOns.

9. Forcing citizens and decision makers to' evaluate environment.

10. Establishing line of communications between decisiOn makers and

their constituents.

11. Realistic, analysis of existing delivery rsyatem.

1/. State of arts determine priorities. t

13. Appropriate-scale of jurisdiction for problem.

0
14. Inconsistent priorities among levels of government.

15. Resolution of conflict among jurisdictions on priorities.

16. Accurately assessing unanticipated,consequences of actions taken.

. 17. Identifying syStellatic links between things manipulated and outcomes

attained.

130
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18. Influence of affluent has more weight than ppor, minorities, etc.

19. Size of problems in relation to funds available.

20. Appropriate time dimensions.

21. Differing world views on right--wrong.

22. Change- traditional methods of funding in order1o change priorities.

23. Determining providers and receivers of service.

24. Futuie stability of population in community.

25. Lack of,,commitment to deal with priorities.

26. Defining riteria of provider,performance, measuring, predicting.
,r

27. Comprehen ive planning vs. incrementalism.

28. What are b efitq fiom planning.

29. Knowing f ctors which maintain status quo and can they be changed.

30. Getting boards, etc., committed to planning concepts..to be meaningful

aid in priority setting. 0

31, WilI,1 sdlution solve multiple problems?

32. Determine priorities as seen by local, people -- positive vs. normative

imposition from above.

3i. Comple?city of comprehensiveness vs. attractiveness of functional

tY

plannin&:

34. Try to measure everything, including unmeasurable.
4

35. ,Defining criteria of receiyefs, measuring, predicting.

36. Avoid crisis approach.

37.' Selection of methods and groups to participate in priority setting,

especially involving allocation of resources.

140
fb



127 1

38. Coordinating provider (capital) budgets by requiring review by multi-

county, agency.

39. Citizen participation.
4

40. Who makes final decision on priorities?

41. Having priority setting procpss reflect future needs'of Majority.

42. How many people need the service?

43. Who is the best source of information for establishipg

in short run?
O

.44. 'Lack of common vocabulary and understanding of terminology.

45. Forcing long-range perspective on community for making allocation

decisions.

46. How do we educate the publiq?
4

47. Problem of 4 #1 priority which is getting reelected.

48. Bring consumers and proiriders together for a,definition ofthev

problem.

49. Extent of priority flexibility.

50. Determining constituency 'for planning.

51. Keep politics ht of planning2 To what self-service extent can we?

52. Possibility priorities may not reflect equity or real need.

53.gdentify providers and users in terms of performance criteria.

54. Evolution of expectations (moving target).

55. Multiplicity of governmental units.

56. Priorities may'not account for inter-group, ethnic differences,

57. Concern for duplication and dverlap.
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`44 2st,..._

58. Determine output of decision making criteria and relate to priorities,

59. Do priorities, as reestablished, ieflect the need?"

tia



CHAPTER FIVE

1

Multiplicity of Local Governments: A'Logical.Explanation

ELINOR' OSTROilv

a

THE MULTIPLICITY, of local units of government is frequently blamed

for all types of urban ail rural ills: inefficiency, duplication of

effort, inactivity, conflict, ine uities, and lack of effective power.

Hundreds of reports have been draf d recommending the elimination of

many units of local government thro clpnsolidation, annexation, merger,

or other means. In Iowa, for example ert I. Wessel reviewed a series

/ of proposals for reforming localgOver ment beginning as early as 1892.

Wessel contends that:

A

All these examinations and studies though made by different people

and different methods, hate a;number of common recommendation's or

1 for a reduction in the number of, suggestions. They usually
f

elective offices, the consalidation of a number of functions,.

a clearly dgined policy-making role for the boards of supervisors

and the establishment oea single admirastrative head'fue the

county [20].

Yet, for all the reports and recommendations, ,voters living in

w

rural and urban areas consistently vote against major reform proposals

to reduce the number of local units of government. In fact, the number

of special districts has, grown 12 percent--from 21,264 in 1967 to

23,996 in 1972 [18].
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Is there 46, explanation of which theory `can provide for the long-run\,.
. .

tendency of citizens to create more uniti:ot-lochl, government, as Is. so

frequently recommended, rather thah to reduce them? Such in .explanation
4:

kr

appears essential if social scientists are to have any credence in:recom-

mending changes in the on-gang systemgof local governments. Chastis-

the world,for not meeting some ideal vision of the "orderly" organiza-

tion of local government does not appear to have been a successful strategy.-

Until we understand the logic of the situation in which citizens find

themselves, we cannot understand why citizens persist in organizing new

units. Without such an understanding, our recommended reforms-may not

even begin to approach the problems of local government as viewed by

the citizens who have to make the decisions concerning the organization

of local government serving them. 14ithoutsuch a congruence between

reform proposals and t& citizen's perception of problems, reform sur

gettions may either be reTcted by,citizens or, if approved, make things
0

worsen,1

A LOGIC OF CONSTITUTIONAL DECISION MAKING

For some time now a literltore has been growing at the fringes of

political science and economies which provides the beginnings pf a new

logic of collective action.
2

FrOM these theoretical foundations, one

can begin to develop a relatively conherent explanation of the tendency

to create new units of local government and to resist efforts to

consolidate old units. The, explanation is based upon a logic Of constitu-

tional behavior at the loc 1 level. Constitutional decision making,
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ti ,
k 6

"viewed..asebe establishmqntiorichatig!. CA a set. of basic ules by whiat.,
.

officials will exercise future public, decision- making responsibilities,
.

. is not the rare event we sometimes describe in our texts and introductory

.

courses. Constitutional decision making. is h.orelatively continuous

process. When individuals in local communities faoe problems of a nature'

that they feel existing institutional arrangements are not solving, they

frequently initiate a process of'constitutional decision making. ,Indivi-

duals in uch circumstances attempt to devise new institutional facilities.

A by establishing (1) volualatary collective associations, (2) new governmental

entities, (3) communication and bargaining among already' existing public

exterprises which jointly have sufficient powers and appropriate boundaries

to deal with their problems; or (4) some combination of the above.

During the first part of this discussion on the'logid of constitu-

tional choice, illustrations related to the management of a ground water

basin will be used. The proble;a of ground water basin management is

particularly useful as an illustration since it is a classic example of

a commo =pool resource--the actions of any producer affect all other

producer utilizing the basin. Secondly, the issues are relatively.

'clear-cut. Problems of ground water basin management are not, in the

main, affec ed by party policies,,race relations, and other issues of the

day. Conseq ently, one can concentrate in the analysis on ajimited

range of variables which is essential when attempting to eluCidate an

explanatory theory. The type of analysis-explored here could also be

applied to many other problems of rural or urban areas including flood

_145>



'control, draisage,'housing "sanitation recreation, fire protection, and

transportation. The preience of multiple prOlems wijilte discussed,

132

1.

in a later section.

-Basic Assumptions

In turning to the development of a logic of constitutional choioe,

let us first assume the e2aStence of a batic'constitutiona order which

assigns certain rights, dut es, privileges, and respo bilities'through
4

'and among different governmental .structures. In . her words the feasi-

bility of law and order has al ady been etabliShe thrquAh relatively,

predictable decision-making arra1ngements. Secondly, le us assume for

41*the first part of this analysis that a number of self-interested,

rational, and maximizing individuals settle .onnthe laid over a ground

water basin.
3
: Third, let us assume that sufficient information is,

fl

available concerning the state of the environment and the state of

individuals' preference t characterize the decision-making situation

as involving risk rather than uncertainty. Fourth, let us assume-that

inforSlation is costly.

Potential Benefits from Collective Action

Decreasing social cots of, individual action

If the aggregate demand for water of the individuals who settle

in an area underlain by a ground water basin does not exceed the aggre-,

gate natural supply to the basin, the residents acting in their indivi-

dual capacities can easily manage the use of this resource. Nor are

1.16
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there any signifidant'difficulfies when one firm utilizes such a re-

source. Problems do occur,, however, when a large number of indivi-
0 0,

1

duals, begin to- Withdraw in total more water from the basin than is re-

placed through natural
.

repl)enishment.
4

diAsse total amount of water
t

demanded by all producers exceedsthe total yield of a basin, water

levels begin to-fall. The costs of producing grOund water increases.

If ground water levels decline too , the basin may be endangered

through compaction or, intrusion of salt wat r%those basins which

adjoin the see.. The destruction of even a small ground waterdbasin

may involvea large potential loss, since the costs'of constructing stir-
.,

face dIstribueion-and storage facilities to replace a groundwater

basin May be very high.
a: e

r".

Once a total,withdrawl pf ground water exceed:7i natural yield,,
4

individual calculationsmay,lead-tp_ln_increase in the amount of

k
draft rather\ than tb a reduction Separate ,iedividualsdo not 'take

into account the possibility of extensive joint loss in their individual

calculations. As shown in Figure 5.1, marginal private coats (mpc) of
4

producing ground water for a representative puMper rise as the quantity

pf water withdrawn increases and ground water levels are lowered.
5

While marginal private sts rise as produCtion increases, marginal

social costs (msc) rise even faster as the produttion by one pumper ldwers
O

the water levels in all neighboring.wells. However, the-individual

Producer does not take marginal social costs into account when deciding.

how much water t4 produce. The maximizing prOdccdrcontinues to withdraw

'147
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water until his marginal private costs are equal to the value of the

,,

-, q .

. -
marginal product (vmprto be produced from The maximizing.

, . ,1 4-'1/4N
.- ..,,

producer, taking his own costs into account, would be led to produce a

quantity of water equal to OB, where,his-me rginal private costs are

equal to the value of the marginal product. However, these private'

calculations lead.to net loss for the community of water producers

utilizing the same basin.

The community of-water producers would be better off if the

individual water producer would ext act OA quantity of water. At OA

level of production, the individual profit-maximizing producer could

meet his awn costs of prOduction a well as compensate his neighbors

for the costs they bear as a result of his pumping. At OA level of

production, the individual producer could compensate his peighbors up

to the equivalent of full social costs and still kreak ev4. The

. c
marginal compensation that would be required to equal the marginal social

...s-

coots of any level of production would. be equivalent to.a vertical line

-segment between mac and mpc. At a level of production eqUi4alent to OA,

the. j.ndividual maximizing producer could pay marginal compensation to

hioineighbors of QP. At this level of production,/the individual pro-
_

A

duper could cover his own costs and those he" crea.t4 for others for the

mirginal unit. 'HoWeirer, at any Productionilavel, to the_r4ght of OA,
1 .

.- .

it would n_ o_longr be consistent individual profit maximizing to
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.Figure 5.1 ,CRsts of water iroduction tfor a representative

ground water producer in an lovirdrawn vromnd water basin.
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pay full compensation. The amount of compensation consistent with
'

individual profit maximization steadily decreases at ech increment of

production, until it reaches OB, wher the individual p oductr would no

longer pay any marginal compensati n at all. Even if the producer' has
t

compensated his neighbors to tgrequiValent of his break-even point,

EIS he'haa increased production from0A to OB, a total social lossequiva-
A

lent to the shaded triangular .Treal'QRS still remains at OB.,' Any level

----,,:_of production less thenOB would reduce social costs resulting from
,

.
. J.

the individual producer's action.
. '1..-9

.

Changing the structure of incentives and deterrents so- that the
.-,

"
individual producer led. to produce at OA and,to provide a marginal

')Na, ,, ". 46- ..., .

compensatien to his neighbors equivalent to /.QP requires political action

of some sort. 4 Codstituting a new enterprise with,authpritY tO tax an '

...,

indillvidual for the differende between his marginal pri arercosts and his.

marginalsociai costs would increase 4 Oint welfare by ecreaSing the

asocial costs of individual actitins.
6

The total net d crease .in'the

social.costsof"ind- ividual actions that could be derived from constitut-,

ing such an enterpriselsequivalent to the shaded triangleQRS. The

prevention of this total net social cost can be conceptualized as a

total net benefit achievable through collective action.

Enlarging soci -ftegitP of individual action ,

.

4

-Other opportunities to increase joint welfare also-may exist, bne.

opportunity may be to increase the natural yield of a ground'ufater basin.

.

,

by artifinialreplenis ent-:.tThere the surface of the basin is Permeable,

15Q
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spreading,rater in shallow basins allows water to peroOlate slowly into

storage forluture use. Where the surface of the basin is impermeable;

A.
injectton,wells may be used to force water down into the basin to

increase,the underground 841y. Reptenishment,activities not only
0

increase the amount of water supply available to all pumpers but may

also prevent destruction of a basin through compaction of salt water

intrusion.

Replenishthent activities are expensive. If the private benefit
0

to a single producer is not equal to or greater than the cost of re-
.

plenishment, a,private producer will not invest in such activities.

This is the case shown is Figure 5.2, where the marginal private benefit

(mpb) to Producer A is less than the marginal cost of artdieiiI repieOish,:

sent activities. However, even though the marginal cost of artificial

replenishment may exceed the marginal benefit to one producer, marginal

,cost may not exceed the marginal social benefit (msb) to 'a community

of"water producers. As shown in Figure 5.2, a considerable potential

social benefit may be derived from replenishment activities.

Even if an individual producer, such as Producer B in Figure 5.3,

would receive private net benefits from replenishment activity,he

would rarely undertake as large an expenditure in these activities as

would create full social benefits. 'Producer B would be led to produce

180)A quantity of artificial basin replenishment activities. At. OA the

151
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Figure 5.2 Benefits frOm replenishment
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Figure 5.3 Benefits from replenishment
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marginal cost of replenishment would equal the margina)rprivate benefit

that Producer B could derive from these activities. Producer B woulitt

-4.

also produce a significant social benefit as a result of his private.

activities for which he would not receive compensation. Water levels in -

neighboring. wells would rise. The basin might be protected against,

serious damage from salt water instrusion or compaction. However,

still further increases in the total welfare of the community of water

producers could be obtained. The community of water producers would

continue tp receive more benefits than costs up to OB quantity of re-

plenishment. At OB the marginafCosts of replenishment would equal the

marginal social benefit derived'fram thii activity. However, the community

of water producers will not be led to produce OB quantity o.f water re-

-. plenishment activities without the establishment of some form of joint 0

enterprise.
9

.1'

The Opportunity for Collective Action"

The problem (36 managing a ground water basin thus presegts us vii.th

a classic-case of an opportunity for some form of collective action.

By constituting either a voluntary or public collective enterprise, or

both, individuala may be able to avoid the social costs of some individual

actions as well as being able to gain the ,ositive benefits of some joint

opportunities. Water producers utilizing a common ground water basin

have a-group interest in achieving some form of collective management.

154
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However, the presence of a group interest does not guarantee that indi-

viduals will automatically orgawtze collective action.7

The process of devising new institutional arrangements resembles

4

the process of arlimited constitutional convention, even though all

laffected individuals may not meet together in a general session. The

significant difference between constitutional decision-making processes

as compared fo other fbrus of political decision making is the'focus on

thg establishment of authoritative rule; by which individuals wi I make

,future decisions.
8 Individuals are involved in a constitutional process

whenever they are concerned with the following qu stions:

Who should he enabled to take action ?'

What .action ,should be allowed or not allowed

What decisicin rules should be invoked prior to action?

Those affected may meet together over time in Various\ways to discuss

future benefits an costs that may result from the creation of new

public decision-making systems. Water producers,' representatives of

existing public agencies, and tax-paying citizens may all, take an active

part in devising a constitution fo a new public decision-mak1ng arrange-

-,

ment. The forum for, these constit tional decision maybe the exe4u-

rtive committee of a private association, an ad h7--ot committee of citizens,

the board of directors of an existin publid jurisdiction, a municipal

city ifouncil, meetings of mayors'and .,:nagers of existing public districts,

open citizens' meetings, and (or) any ombinah9n of the above.9

1.5a



142

Potential Costs of Collective Action

Potential benefits derivable from constituting a grounewater'basin

management enterprise include: (1) the returns from joint expenditur

in replenishment activities, and (2) the redaction of sdcial costs asso-

ciated with a curtailment of ground water production. However, the

establishtent of a new institutional arrangement Is not a costless pro-

' cess. The cost of collective decision making. must be taken into ac-
,1

count when contemplating collective action. For purposes of analysis,

the cost of collective decision making can be considered to have two

components: potential deprivation costs and potential time, poney, and

effort costs.
10

Potential deprivation costs

Whenever the authority for making decisions about joint activities

is moved into the public sector, someone may be forced to abide by a

decision to which he did not agree. In the private sector a person

may leave an association which has taken a decision he cippOsed at rela-

, tively low cost. Leaving a private firm can frequently be accomplished

without, a specific geographic moye. While individuals may be able to
0

move in and out of local public jurisdictions with some measure of free-

dom, leaving a public jurisdiction may cost more than resitni!nefroM a

firm or voluntary association. For a ground water producer, leaving a

public bsin management enterprise probably would mean giving up hiss

business and moving elsewhere. As long as leavingsa public jurisdiction

V
is potentially more costly than leaving a private firm or association,

1.5 6
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4

the creation of such a jurisdiction means that someone moor be deprived

of some value whenever a colleCtive public decision is made Depriva-

tions may be relatively low; the enterprise may adopt a policy only

slightly at variance with the 'preferred policy of those who.did not

agree. However, deprivations may at times be relatively great. Severe

sanctions may be utilized to insure conformance with a collective decision.

Actions which are deprivations for some individuals are frequently

considered as benefits or income by others. The policy adopiediiiiinst

the wishes of some is considered beneficial by. those who favored the

proposal. Or it may be possible for winning coalitions of"those included,

within. a jurisdiction to devise a taxing formula that imposes more than

a proportional share on a losing coalition. A policy, decision imposed

on all ground water producers by a management enterprise to lim# ground

water production, for example, would be considered a benefit'by those who

voted for the measure and a deprivation by those who voted against it.

Ground water producers may be able to form coalition and impose a-land'

tax on residents, thus shift rig he.pajor.financial burden og collective
, 0

action from water producer to residents.' The kreation of a public juris7

, k

diction enables a group to' capture joint benefits, but winning coalitions

.

may also be-able to gain additional benefits through deprivatiolitrimposed

on\losing.coalitions. .

At the time ofIconstituting a new enterprise, individuals cannot

know or predict specific ititur9ecisions to be made. Assuming that

no*neliten exists to form a relatively permanent winning coalition,

15 1
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individuals know only that there will be differencea-aftpinion about

future policies. Sometimes they will be on a winning side and ether

times they will be On a losing side. ,However, individuals caniredict

the effect of different voting rules on the amount of future depriva-

tions that'winning coalitions will be able to impose.. When a small

proportion of the total affected group of individuals is authorized to

take actions for the entire group, the probability of deprivations is

greater than whene larger proportion of the affected group must agree
j.

prior to action, As the proportion of individuals whb have to agree

prior to action ia enlarged, total expected deprivations may.he reduged%

Totardeprivation costs tend to decline the higher the propOrtion of

individuals from a given group that must agree prior to taking an

authoritative s e . If all must agree before actions can be taken, po-

tential deprive ion costs would be ze o. No one would agree to a deci-

laonaff he felt1 that he would he de ived as a result of it. Conse-

quently, deprivetion cost curves are usually downward alOping to the

right and crow the horizontal t the decision rule equivalent to

unanimous consent [2, pp-: 72-80].

Within sthisIgeneral pattern, specific deprivation cost curves may

vary considerably, as illustrated by Figure 5.4.' In these and the re-.

maining figur s, the vertical axis measures aggregate costs accruing to

group members resulang, from collective' action. The horizontal axis

i

represents the proportion 4 individuals requiredcto agree to a decision
f

,
"-' .'before actionkcan be taken. Even' thcjgh-.the illustrated deprivation

cost curves Vary consnerably from each other,.all of then) have a general

1 5 3
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Figure 5.4 Pbtential deprivation costs
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tendency .to be downward sloping to the right and all cross the horizontal

axis at N which is equivalent to tl}e rule of unanimity.

The shape and level of the depiivation cost curve for individuals

contemplating the establishmentof'a ground water basin management en-

terprise would depend upon (1) the Constitutional ground rules of the

'state in which the basin was, located concerning allowable activities,

tax and bonding authority, and'purchasing and personnel practices, and

(2) the range and limits that the affected individuals themselves place

on future activities of such an enterprise.

Time, money, and effort costs

Wheftp

time, money,

e must agree to a decision before action can be taken,

effort are devoted to gaining agreement. These ele-
,.,

ments could J:e devoted to other valuable purposes or opportunities for

gain, for, while pedple are engaged in the attempt to reach a join

sion, other uses of their, time, money, and effort are precluded. If

the decision - making process is a long and involved one, participants may- :

lose many opportunitied to invest in their joiibenefit while they dis '

cuss what action to take.

While individuals involved irtNopstitutional prOcess cannot

predict how much time, money, and energy will be necessary to gain agree-

ment on specific future policies, they can estimate the costs of gaining

agreement prior to action of different voting rules. In general, the

larger the proportion of individuals required to agree prior to action,

the higher will be the total costs of gaining\agreement. Consetluently,'

160
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Most time, money, and effort cost curves will be positively sloped. As

the decisioh rulebecomes more ihclUsive, costs rise,

At the time of constituting a new enterprise, individuals have

potentially more control over limiting the range o1 future actions than

over enabling specific future actions to be accomplidhed. A collectivity

may be able to keep futuredeprivation costs relatively low by carefully

restricting, the range of all=ble joint actions and by adopting a deci-

-sion rule, approaching unanimity. However, by so doing, the group may

face very high costs in the form of time, money, and energy required to reach

some form of affirmative action and in the fond of opportunities missed

for collective-action,- Time, Money, and energy coot curves can condt-

quently take on a variety,of shapes, as'illustrated in Figure 5.5.
P

The shape and level of the opportunity cost component for indivi-

duals constituting a ground water basin management enterprise would de

pendupoh 1

individuals could g

the amount and.rateOf overdraft, (2) the ease with which

access to information about ground water condi-
?

tions and proposed remedies, (3) the vulnerability 61 the &round water
1,1

basin.to long-run damage-xhrough compaction or sale water intrusion,

and (4);\.the capacity of ome affected individuals to function as "holdn,-

.

outs" if inclusive deci ion rules were chosen.
\

, .
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Figure 5.5 Potential time, money, and energy costs
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Tete). onstit of collective decision making

,Deprivation costs'would beminimized if collective a6tion could be

'undertaken through voluntary association utilizing the rule of unanimity.

However, under voluntary association, time; money, and energy costs could

be very high. These costs could be minimized by moving to public organi-

zation and empowering any one individual or a small proportion of indi-

,,

viauals totbake binding public decisions for all. .However, in most

instances the reaniting deprivation costs would be so great that few
A

p '

individuals would\ bp willing to give their consent io the utilization

of such decision. ules. In genera). neither the .most inclusive nor the

least inclusive decision rules are effitient for dealing with prohlems
a .

. of collective action.

Consequently, at the time of constituting,synew Wit enterprise,
.`

both cost functions need to be taken into account. When deprivation

costs are added to opportunity costs, a total collective decision- making

cost curve is formed,,and it'may.exhibit.a wide variety of shapes.
,

Three hyPothetifal turves are illustrated in Figures 5.6, 5.7, and 5.8.

,

The significant portion of the total curve is the segment immediately

surrounding the low point. Where the low pohlt of the total cost curve

falls depends upon the height and shape.of both and timp,

o0

money; and energy costs of collective action.

1'63
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Figure 5.8 Total collective decision - making costs
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If the deprivations that can be imposed by a prospective public

enterprise are,limited while the time, money, and energy costs are

relatively high, the low paint of the totalcosts, curve will fall in a

.

region requiring a relatively small number (of persons to agree prior to

vogi.ng an authoritative decision, as is sh(awn in Figure 5.6. On the-

°other hand, if the deprivations that can be imposed are very high and

the time, money, ar energy costs are relatiVely low, the low point will

fall in a region requiring a-relatively large prOportipn of the affected

to agree p ior to making an authoritakiVe action, such as shown in Figure.

5:1. If the potentifl deprivations and potential time, money, and energy
.

costs are relatively balanced, the low point will fall approximately

in the middle range of,potential voting rules. This is the situation

14
iJV

illustrated in Figure 5.8.
c

.

Thus, the minimum point of a total collective decision-making cost

curve can vary radically from one requiring only a few individuals to

agree prior to action to one requiring close to unanimity. Majority

agreement does not provide a logically unique voting rule; A majority

voting rule is efficient (i.e., the lowest point on the total co4i curve)

when deprivation costs and time, money, and energy costs are approximately

symmetrical.

Comparison of benefits with cost of collective action

At the time of'constituting a new publid enterprise, total costs

.

of.collective decision making can be compared with total benefits derivable

/ 1.
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0
front t eatablishi-cg al.,,iew enterprise as wellas with the benefits derivable

from other strategies. The lines- B-B' in Figures 5.6, 5.7, and 5.8 repre-

sent the potential net benefit which could be derived from collective

action, such as the conetitutionrof .a ground water basinmanagement en-

terprise. These lines epresent the present value of the flow of future

benefits derived from col ctive action, less the 'flow of future prodUc-
r, "

tion costs involved in such ctton.

The benefit level in any particular case is derived from an analysis

of social benefits and ,costs similar to that discussed earlier in this

chapter under "Potential Benefits from Collective Action." Line B-B',

for example, could be derived from diagrAms similar to Figure 5.1,

5.2, or 5.3. The height of line B-B'could be equivalent in amount to

the voldmp of the shaded triangle QRS in Figure inn which case it

would represent the amount of net social costs that could be avoided

through collective action. Oz the height of line-44B'could be equiva-

lent in amount to the volume of the shaded areas in Figures 5.2 or 5.3, in

which case it would zepresent the amount of net social-benefits that

could be gained through collective action.
z

At the time of constituting a new public decision-making system,

members of the affected community afe /interested in establishing decision

rules for arriving at future management decisions that will keep future

public decision-taking costs iesi than the benefits to be derived from

collective action. If a portion of the total collective decision- making

cost curve lies beneath the benefit level, a net benefit can be achieved
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through collective action. Such a net benefit can be conceptualized as

a political surplus. The amount of political surplus available from
,,cp4

collective action depends upon the benefit lever, the shape and level o

the total collective decision-making cost''curve, and the decision rule
(

chosen. If the least-cost decision rule (R) Is chosen in. Figures 5.6,

5.7, and 5.8, then the political surplus is the line 'segment x-y in each'

case.

Affected individuals would be willing to agree to the formation o

a public enterprise whenever the proposed decision rules involve less

cost than the behefits to be derived through collective organtation.

In Figure 5.6, 5.7, and 5,8, any decision rule which required between

)i) Q and Q' of the affected individuals to agree
prior to action would re -

,suit in an increase in net benefits to the community and the capturing

"of tklepolitIcal surplus. The political sutplus would be,maximized if

the decision rules.'represented-by the low point on the total, cost curve

in each case were adopted: The rule producing the maximum political sur

plus has 1341 Labeled R. If the optimal rule,were propos0indiViduals

affected by the organization of an enterprise would maximize their joint

'0

net benefits through its use even though (1) they would be forced to .

abide by some future/de ion to which they did not agree and (2) they

also would pay some opp rtunity costa.
11

MULTIPLE GOODS AND MULTIPLE ENT PRISES

If the possibility of managing a ground water basin were the only

problem facing a community,
constitutional decision making would be a
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relatively simple process of calculation. Net socipil benefits to be

4

gained through collective action would'be'compared against the Costs of

collective decision making utilizing different decision riules. If the

costs of decision making were less than the benefits to .be gained for

at least some decision rule, individuals would attempt to constitute

.an enterprise to utilize the optiMal rule for making future policy

choices.

However, most communities face, a wide variety of public probkena

and opportunities fob collective action. In addition to ground water

basin management, individuals. may want to'undertake collective action

to gain a wide variety of public goods and services, including provisions

for flood control, education, sanitation, transportation, and recreation

facilities.' if the groups affected by the provision of each of these

public goods were identical, and if the shape of the -total collective

decision-making cost curve were similar for each of these public goods,

ode public enterprise could, be constituted to make future policy deci-
.A

regarding all of them. However, the nge of individuali affected,

by a sanitation facility may differ radically from the range of individuals

affected 657,the provision of a new road or the construction'of a new

park, even though some individuals might be affected by all three. Even

)when the range of individuals affected is identical, there is a strong

paasibility that the costs of collective decision making for each of

these public goods will vary considerably.

VN
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Thus, when we contemplate the problem of establishing, public,

4:0

enterprises to provide multiple goods, at least two factors hdve to be

.;

considered in regard to the establishment of a single enterprise; ersus

multiple enterprisps. The first factor is whether the individuals

affected by the pOltrision of multiple public goods (or the reduction of

public dads) are the same for all goods provided (or.bads avoided).
y

The second factor is whether the' most efficient rule for making-decisions'

P,

regarding the provision of different goods is the same:`' ConsideTing each

factor to be independent of the'other, one can conceptualize four logical

cases as shown in Figure 5.9. Cell 11 represents capes where the

individuals affected by .the provision of multiple public goods'are rela-

tively similar and the low point of the total decision-making curve for

each good is also relatively similar. When this occurs it would make

sense for a community to utilize one enterprise and one decision rule

to provide all goods and services meeting these criteria. Cell 1.2

represents cases where the individuals affected by the provision of mul-

tiple publics goods is relatively .similar but the :low point of the total

decision-ma i g curve for each good is dissimilar. In this instance

a community y be.led to utilize one enterprise but different internal

rulei of dec/sion making for determining future courses of action in.

41-

regard to the different publih.goods involved. .We might think of these

two cases as being represented in the real world by the many general-

-purpose local governmental units which do provide several services

using the same administrative machinery for all We are familiar with
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many instances where decisidn rules vary by the type of decision to be

made, even though all decisions are being made for the same.pub.

The second row represents instances where the public goods,affeot

different groups of. people. In Cell 2.1 a solution Would be due to

establish different public agendies, each using the same decision rule

for internal decisions. In Cell 2.2 a solutibr would be tp create mul-
-

tiple agencies, each using different decision rules. In.-either of these

cases, an attempt to utilize one public enterprise to provide multiple

goods of differing impacts may substantially rase the total decisi

making costs for all involved.

Let us examine a hypothetical situation in which one city is loc ted

within a single county, as' shownon Figure 5.10. If all Collective goo

problems vhich individuals faced in this area affected individuals

living within the boundaries of either the city or the county as a whole, p

one might expect residents to utilize these general-purpose governments

only. No special-function governmental units would exist. However, if

part of the county were underlain by a ground water basin in a state of

overdraft, and if the ground water basin were larger than the city and

smaller than the county (as shown in Figure 5.10); then utilizing either

general-purpose governmental unit would tend to increase the total deci-

sion- making cost curve for.that.enterprise..

1 7 3
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Why would this be? Let us first examine the difficulty of

. decisions about the groUnd water basin by the county government which

is larger than the scope of the problem to be Abed. While allthe

voters living in the area underlain by the ground water basin could vote

in county elections regarding problems ofAround water basin management,
,

other voters not affected by the basin would also be voting; These,

voters would not have much information about the groundwaterbldsin area

and would certainly-not want to pass any legislation which might re-

i quire them to pay taxes to,suPport activities related to it. If the

residents of the ground water basin area were not in a majority, they

would have to use log- rolling techniques,to convince other residents to

p

go along with their needed projects. They would have to promise support

'RA- legislation ffecting other small areas of the.county outsdg of

the area of the round water.basin in return for support for projects--

related to the g and water baain area. While'log-rolling techpiques

might enable resi ent's of the county to put together Packaged of prOject6
. .

,which were agrees e to a majority of the voters, the bargaining involved

in putting such packages together and the "lumpiness" of the process
e

would have to increase both thedttiMe, money; and effort costs and the

deprivation Costa.. In addition, since each of the su1Sroups within the

1

county 'proposingamallerlscale projects will receive the full benefits

from each project without haying to pay the full costs each group will

be motivated
AL,
to propose any project where the marginal benefit to'them

vi4 175



162

exceeds their own marginal cost regardless of whether narginal,benefltS

exceed the full marginal,cost to all residents of the county. Log-rolling

may consequently d to an overinvestment in the provision of p bliQ

goods.

I.

If residents of the oubd water basin went, instead, to the city

government to tr tc(regul e their basin, they would be dealing with

a governmental entity which is smaller than the scope of the problem to

be solved, In, this case, city resident)s of the ground water basin area

would be the only ones, paying for a management program. Those living

outside,. the city boundaries would benefit from such a program without

having to pay.. This would stbstantiaily alter the deprivation costs

of those/living inside the city. If the number of non-paying beriefi-

ciari were large, residents of the city would be unwilling to invest

very many resources in such a management program. Utilizing a govern -

mental:. unit which is too small may'result in an underinvestment in the
.

provision of collective goods.-
7, I

Reliance on governmental units which are mismatched to the problems

to be solved Can result in increased decision-making costs and misalloca-
°

tioni in ,the provision of public goods [16]. If the time recitired

for citizens to invest, in'information regarding the management of public

enterprises.had zero valte, ,then a public enterprise for each public
-,, e'

40 good of ting different individuals might be justified: ObviOusly, this

sis not the c . The capacity of citizens UNSItttrol a large dumber

,

ik
of governmental units is limited'.

176 .



163

The problem of a Multiplicity of go ernmental units can be seen
"

as a priptem of trade-off between having too few governmental units)

wi40tfie consequetite of having total decfsion-making costs higher and

a misallocation of public goods, or having too many governmental units.

with citizens losing control due to the high cost of information.

,Recognizing the nature of the trade -offs is an essential step for

social scientists when they turn' ta. recommending^reforms in the organlza-
,

4

tion of local governmental units. From this analysis it is,at least

.

understandable why citizens may resist the consolidation of all local

units into one large, general-purpose governmental unit for an area.

. ,

Such a uhit,can bepredicted to be too small for some purposes and, too

,large for others.

The logic of constitutional.behavior developed above begins to

offer an explanationkfor the decisions individuals make in th organize-

tion of different public enterprises at the local level: Jif this ex-

planation is valid, one would expect to find a wide vaEl!e f organize-

.\ .

tional forms being employed in practice to solve different public
,-,

.

,

problems, This is; of course, what we do find when we-observe-the on-
. .

, .

-12
going political process. However, the explanation most frequently

offered for this repeatedly noted pattern of governmental organization

I:at the local level differs subStantially from the one developed above.
r.

Many scholars have assumed that the cuirent pattern of local government
,e

results from "the id hoc development of governmental units with little

rational Control . .

."13 Random events rather than rational events
,

="...1!
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are,frequently citellas causative fact s. Thos who have,argued

that the pattern of overlalkgaijurisdictions is caused by random

events have also argued tilat this pattern-should,be eliminated..o Our
4

8 'reform literature is filled with allusions to the, need fOr a °one

community -one government" solution to local governmental problems. .

/

Becadse we can begin to-offer a logical explanation for a phenomenon

. :..

'

.

does not mean that we haverto approve of thetphenomenon itself or aspects-. ,..

of it. An explanation for the multiplicityof ,governmental units does_

not mean that one approves of all multiplicity, Obviously, the world is

1 "Sr
not- perfect. 'Reform of local, government should itself be an on-going

t
.process.liowever,when;ireformsare'kproposedwhich do not takp into

account the logic of the situation to whicIrk__: e reform iti=applied,
.' 17 1,

little change can be accomplished. As we deVilbp this logic-further,

the next important step to be taken is to deire\iop carefUlly.our theory-
,-

of public goods so that the roblem of organizing units of local govern-
,

meat to provide different kinds of pdblic goods and services can be
tt,

eluCidated. The proyisio of water, flood ctlitrol, sewerage, soil

conservation, drainage, irrigation, and water conservation are all typres

-

of goods which are subject to substantial degrees of natural constraint

,/e'(where physical boundary Conditions are highly relevant, apart con-

straints arising from social patterns). O the 3,886 special districts

in the United States in 1972, 10,514 or 4#4 percent were devoted to soil

conservation, drainage,,irrigation, water conservation, flood coqtroi,

othet resource purposes, urban water supply,,and sewerage.

178
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Such data as the number of dis Jots devoted to particularpurposes
5

does not by itself give one much evident as to whether some of these

districts should be Consolidated or whether s e of them are ton'large

'and should dividt. However,'CO the extent that these district boun-

..darieb are'reiated to natural boundaries, reducing their' number could

increase the costs Of providing resource-related public goods and ser-

r
vices. What is important for sociAl scientists t.o begin to consider c

,,,

are the effects of trying to provide diverse types of public goods and

services utilizing diverse types of institutional arrangements. Natural

.resourceproblems may not easily be solted by political jurisdictions

established to provide social services and police aid fire protection:...

Instead of complaining about the sheernumber of units, let us develop

our theory still further and undertake.empirical studies which examine

specific hypotheses underlying reformproposals.
14

Is it not a dangerous

Course of action for social scientists to recommend to their fellow

citizens drastic reforps in tileis_government without having undertaken

the necessary hard-nosed research efforts to Ensure that the reforms,

if adopted,,will,pot do more harm than goal?

0°

3
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FQ9TNOTES

1. For an in-depth analysis of the predominant paradigm of reform,

see V. Ostrom [13] and E. Ostrom [9]. ,?
. .,

.

2. A short list of the "classics" in this literature. would at least

include Buchanan and Tullock [2]; DownS [4]; Olson [8]; Baumol[1];

Dahl and Lindblom [3]; and Riker [17].

3. By rational the author means that the,individual is able to rank all

alternatives placed before him. Either A is more valued than B,

or B is more valued than A, or the individual is. indifferent as

betw ;en A and Bk .Secondly, this ordering is transitive. If A is

preferred to,B, and B id-4eferred to C,.then.,A is preferred .t C.

An individual is considered to have adopted a maximizing strategy

when he consistently chooses the alternative which has he highest

net Value for him.

4.
cf,

By large number' the author mdans'at least larger than a group that

can sustain face-to-face reldtions. See Olson [8, pp. 19-36].

5. This figure Is similar to one presented by Hir'shleifer, DeRaven,
c,

and Melliman [6, p. 65].

4
6. The'tax would, of course, have to be a variable tax depending upon

the amount df water pumped. This is one of'three different types

of "solutions" proposed for common pool problems. The other two

solutions Elie the imposition of a central decision anithe

tion of a quota -system. Weschler [19] and Ostrom [10].
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4

7. See Olson [8] for an analysis of why groups do not automatically

form when individuals share common interests. See Baumoi [1] for

an analysis.of why rational individuals will resort to limited

6

coercive means to gain common interests.

8. Madison stressed the difference between constitutional decisions

which might not be altered by a later government by a simple govern-
4

ment action, and other forms of political decisions which were

alterable by the government of the day. See Madidon [7, p. 348]

and Ostrom [14].
/

9. In. the West Basin .area of 'Southern California -lister producers and

others began meeting in 1944 to discusa.dIfferent way& and means of

establishing new institutional ariangements to solve their problems.

In 1945 they formed the West Basin Water Association% a Voluntary

%private association composed o moot of the water produdersln the

area and others potentially affec ed by collective Elaion. An 1947

they co stituted the West Basin Mbnicipal Water District to ring

supplemental water to the area., In 1954 a fUnding zone withi the

Los Angeles County Flood Control District was Constituted to provide

revenue for-capital investments in replenishment.

They began the process ofearafti4 organic legislation to,be
/

'dOmitled to the California state legislattiri The drafting committee

was composed of the president of thegest 'Basin Water Association, a

Member of the Executive Committee,of the West ,Basin Water Association,

Van attorney f m the Los Angeles City,Departtent,of Water and Power, an

46
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engineer from the Metropolitan Water District, an engineer from the

Orange County Water District(i a representative from theriTater and

Power Committee, of the Los Angeles Chamber of Commerce, a repre-

sentative from the. California Farm Bureau federation, a represents-
.

tive from the California Farm Bureau Federation, a representative

from the Irrigation Districts Association 7,c;rf California, a water law

attorney from Riverside County, a representative from the California.

Mutual Water Company Association, a representative frbm the Agri-

cultural Council of California, and a representative from the United

Water Conservation Districts. This Nommittee of Twe ve" represented

all'potential veto points over any future constitutional proposals.

As a result of the unanimity achieved w6ithin this committee, the

4 <ra

organic legislation submitted by the committee was apptove0 by the

*
.

, t5,,,

state legislature without any significant changes.

In 1955, after extensive meetings among°public officials from
0,

the State Department of Water Resources, the Los Angeles County
4

4

Flood COntrol.District, the MetropolitanWater'District, th ,tties

of Los
iAngelesqnd

Long Beach, and a number'of private water companies
s

- ,

held by the Executive Committee of the West'BasinWstereAdsociation,

a new replenishment dia;xict was formed."', inning in 1945, affected

water producers in West Basin explored diverse ways of achieving'

a coutt-sanctioned production cutbaqIcwhich was fihally established

through a stkfulatet\judgemerlit i -1961. it

It took approxiately 17 years to constitute -a miXed-enteNprise

management system. During this,-constitution period, the forum for
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a large portion of the constitutional debate was the West Basin Water

Association or specially constituted ad hoc committees Of affected

individuals. The effective decisajrule followed in mopt of the /

constitutional process was unanimity.

10. This discussion of the potential cost of collective actions draws

b CI

it
heokavily on.Buchanan,and Tullock [2]. Because thelauthor felt that.

the term "external costs" should be 'deserved for negative externalities

riesulting from interactions Limas enterprises rather than within

enterprises, that cost curve has been rename "potential deprivations."

Secondly, the term "time, money, and effort costs" replaces their

term "decision-making costs" in.order to provide a more descriptive

name and in order to14'serve " cision-making costs" for the total

curve. See also Ostrom [15, pp. 123=150].

. 11. Bauthol. used a similar logic to derive his.a gument that it was a

rational strategy for individuals to allow t emaalves to be coerced

into taking or ref raining Aom amaction so long as all other affected

individuals were. also coerced in the same' fashion [1].
Y

'12. Wood thought this pattern notable enough to.emphasize it when, titling

his book on the political economy of the New York metropolitan region,

. ,k

1400 Governments [20;

13. Greer summarized the basic presuppositions of the social scientists

engaged to prepare a "research" report .on the neells,of St. Louis,
.

Missouri,. for reform. In his words:
.

.

.ItAias hypothesized that the ad hoc development of governmental

.

183
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A

a

units with little rational,control would have these consequences:

(1) great variation the legal,foundations and the real pur-

poses of governmental units in the metro area, even resulting in

governmental legitirpacy,used chiefly to prevent integration,

(21.oVerlap in the units bf government providing the same.or

similar Services, resulting

duplication oservice., (3)

in conflicts of authority and

great variation in'the'size of

ng in an.assignment of savices

citizensordialg to the usual

governmental units, result

(which must he,provided the

.

division of lahor.among local governmental units in America)

utterly disproportional to the jurisdictional and fitral $e,-._

sources of the government unit. Iewas further hypOthesized
*.,

that this conge,ies of heterogeneous and overlapping.govern-

mental units would, produce these results: (1) great variation
. .

in.
.

output, or service levels, among the different units, (2) great
. .

.

variations in the efficiency or cost benefit ratio: among the
% .

. units, and (3) a generally, low level of some services.thrOUgh-

.1,

out the area, due t6 the ?leteriods effects'of pSo4services
,

in one governmental unit upon the services in other, interde-
:r.

pendent units. . FlAall, it was hypothesi ed that. size

of governtental uiit would have no relntionshlp to ibdi,vitality

of the loial political process. . . . These propositions were

not initially stated'as hypotheses; their validitYwas.assumed,

for the were part of the over all ideology of the mcivement to

save the cities t5.

1
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14. Several studies undetteken at Indiana University have attempted to

examine.propbsitions derived from the reform tradj.tion. See Ostrom

and,Parks [12] and Ostrom, et. al. J11].
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"CHAPTER SIX

A Methodology for Planning Community Services Under Scarcity and Conflict
.

:ROBERT 14% CROWN
D

0

THE SENSE in which the-term "planning" is used here differs from the

meaning usually associated either with thedesign of service delivery

systems in municipalities or with putting pflysical construction in

place. "Planning" in those settings has/tended.to deal with problems of

organizing and completing capital projects,. But "planning" in this chapter°

deals with the decision-making process which, in some cases, could lead
0

to 'ater design and construction stages. Thus, it deals with ar ,of

q -greater political Conflict, with areas in which public action y private

citizens might be focused, and basicaIly,.with the eventual selection of

the set of activities that will be performed as "implementation" of the,

,

programs viewed as best for keeting various social goals (as perceived

by someone), given the limits "posed by available resources.

This conception of planning requires that,,a,,comprehensive set of

k I

services be considered inethe planning process, including, as alternatives,

various levels oeservices already being delivered as well as various

levels of thoSe services`thatimighi potentially be inZuded.

The vatiety,of factors and forces that determine what set of
4zs

actions are "optiimal" make it necessary to have a Methodology for system-

atically sorting and comparing the alternatives,so that generally acceptable

175
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outcomes can be approached. It is to this problem that the chapter

addresses itself. The presently described system, however, cannot

actually dictate what must be done or initiated. in a particular setting,

because it does4notgAnerallrallow for the specification of areas of

political compromise that certainly are essential for arriving at

acceptable communitydecisions. Rather, what the stem doei is offer

a quantitative knowledge-base upon which meaningful compromise can be

This chapter first makes some distinctions that,will be useful, apd

then illustrates the methodology with a hypothetical example. The solution'

in the example will show that the community will be,better off,
o-

gien its

resources, if it undertook several lower priority prof ectstwas a package,

rather tan proceeding with tfOlhighest piiority%project first. This makeg

some sense intuitively, wh>A----we consider our own private decisions. We

seldom do the one thing we would most like to do when this rules out the

possibility of doing several things, each of which gives us satisfaction,

but in smaller amounts each. The important thing about the system that

is described is that it alloulg the user to arrive at the appropriate mix

of the lower priority items (and also leaves the flexibility to have some Pi

of the highest priority project inclUded)-withvUt guessing:

SCARCITY AND CONFLICT

,
o, , 0

Conflict arises because of the scarci4es pf resources needed to

satisfy all desires simultafieously. ,. How the confliatVis resolved is part

1,
-',

,

A
of society's problem. -NTyPical economic tools for resolving conflicts in

. ---. 1
..

°
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allocationeinclude prices Of acarce,items. (Whoevehas the where-with-
,

%11 to trade for the item gets it) or other "rational" choice technique

,..such as benefit-cost analyses, impact 'analyses, and so on Other means

.of conflict resolution are also familiar, ranging from reasonably civilized

practices, such as acceptance of "majority rule" efteradvocacy, all, the

way to the more barbaric acceptance of "strongest takes all."

In the system considered here for the planning of services, there

is an interna4arbitrator of the conflict between alternative activities

that might be feasible, closely resembling benefit-cost analysis. There

is also a point where social conflict comes into play in assigning the i

weightings or priorities among the4bossibie feasible alternatives.

Scarcity'is the other side of the conflict coin and exists because

I

exceas demand and aspirations relative to means. Many things in

addition to financial resources are,scarce for a community. Community

acceptance of innovation and change,can be viewed as scarce, since at

't a point in time given a "current; sociaPsetting,and condition, a set of

values and attitudes-concerning further innovation and change will con-

strain the ease with which new movement is tolerated, Because bases of,

power are also limited, the political system can be overloaded; this

scarcity-also Constrains movement. A further part of the oVeAll scarcity

that fades tthe community is the limited time and energy (and to some ex-.

.tent, the scope) of the planner hithelf. Limits on numbers of administrative
,

as well as line personnel constrain chah ei in addition to the equally'

f
4significant staff resistancli.changing new

functions.

19'
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The financial constraint itself does not have a simple or homogepeous,

nature. First, limits exist4,on\the ability of the local authority to

generate income from taxes, both by virtue of the Character of the existing

tax base and because of local resistance to raising tax rates. Secondly,

and to the first aspect of taxing, a lim# xists on the ,00mmunity's

ability to incur debt (which is the same thing aanjoying revenUes

today that are "collected" in the future)41A4p4 y, there are limits on the

amount o. financing (externally aeratenerate4 income that comes as

"foreign aid" to the coMmunity) that a community can secure., What is\

equally important and seldom recognized is that there are probablIdke

to the extent that a community itself can usefully absorb the full:

benefits from external financing; any unused benefits may leak out of

the Community or be partially or wholly devalued by inflated real local
. 4

costs or cost in terms of 'other projects foregone.

Another problem, With finance that.isexternaliy generated (But

possibly not as large a problem as it first appears), is that external

finance is generally tied to a specific project or project types,-with

requirements that locally generated finances be used in some mafching

'formula. When the tpecified projectaare not those that the community
(0

'itself values most and would 'choose for itself, there is an 'added de-
.

valuation of resources to the extent chat the community would have

been "better off" under its own choices,,with untied external finance.

devaluation to the amount received by the amount ofThat is, there Is

the opportunity ot of the forced priorities. This Value lost is evet
/

A

higher when matching funding requirements, and the limits on the local

1 9 2 to

4g,
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taxing abilAty;creete financial shortages:even for projects that had
.

higher priorityas if the two'scaici ies*conspired to make matters even .

worse than they might otherwise e. T be sure, in a situation that
r

a
appears to hold this kind of outcome, he community could to forego

its partiglgationln the program. But, Local politics osymake this even

less desirable than taking the devaluation on other programs.

The concern that tied funding of projects forces the community to
. .

.

. .
,

'be worse offellay be lessened if projects that are actually funded have

benefits that the public perceives but that were not intended by the

original designers of the project. For example, suppose the community

)41.had potential projects for th health (in the sense of public health

programs) and
.

strial parks but c uld 7nly secure external financing

Itied to industr el parks. 5,,ipposp::46 o that the public viewed the instal-
-. o

lation of sewers,,water treatment facilities; and a system extension as

a contributor to environmental health. The part of industrial park

development dealing with its servicing, therefore,_ could contribute posi-
.

tively to the community perception that its hejl.th need was, being met.

Therefore, theje could be (with proper design positive gain in two
o

areas of community concern, even though it at first appeared that the

project's were competitors. In essence, when community planning is'under

taken with a more co prehensive view.at the start,,and.with an idea that

various service systems in the community are potentially interdependent

(and not necessarily competitors for funds), planners' can exploit the

situations that may be outside of local control with "crafty" planning

and manipulation of designs and options that are within 1(36E11 control.
,

193
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FACILITY AND SERVICE

Another distinction will assist in making ctear that options other

that those which are immediately apparent might be open for community

,planners. This distinction is .between "facilities," which have the

charact r of being essentially fixed in place and are usually buildings

of one hind or another. and "services" which are ml-re like,the stream of

useful/ qualitiesthat-emanafes from the "facility." A parallel might be

t.
seen in some piece of capital equipment and the work it does: the

equipment itselfIcan be thought of as having no use, in'and of itself

(this would be its "facility" nature),-,but it has. value in that it

generates a flow of work that bid a particular value (its "service"
b

nature). Clearly, from the planning viewpoint, the two characteristics'

'are clOsely interlocked, since the character of,the facilieY places con-

straints
.

straints on the service flaws-that it can generate, and the need for
d

services flowing at a given rate, and of particular, types, limits the

consideration of what might be appropriate facilities.

Distinguishing betWeen these two related characteristics permits

the planner to considerSuch alternatives as making old facilities generate

new servi ,/s rather than creating new facilities (the remodeling versus

new building problem), using less fixed "facilities" to generate services

to attain more specially mobile delivery (the remote or mobile unit pro-
-

blem),'or imaginative use of, building funds from different sources to

generate more comprehensive service flows in one place, in a given analytic

framework (such,as the one described below).

O

19 I
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LIMITATIONS ON SCOPE

While it is advisable to be as comprehensive as imaginable in the
4-4

planning piocess, to ensure that even marginal contributions of seemingly

remote possibilities are exploited, there is a legitimati limit in' the

short run to the Scope of the planning activity that is relevant for the

2
communiOt It would be. naive, and a waste of local resources, to

attempt to deal with problems that are produdts of circumstances beyond

local control. If, for example, a problem of local land useda perceivT,
(

but land-use planning is reserved for state government (or area-wide

#

government), then a lOofal autho ity must view land-use regulations as

a short-term constraint onactivity--not -.14.a'an area in which local ac-

tion alone can make a difference. This constraint could be removed in
p

the41bnger run, no doubt, with new regulations drawn so as to accommodateP

bthe better plan for the ftture, but this possibility would be beyond

the scope of strictly localr'decision making. Similar situations might

exist witlyforms of environmental pollution that affect a community as an

externally generated condition (e.g., upstream pollution of water, or
0

atmospheric pollution originating outside the legsk jurisdiction of the

local authority). Areas in which solutions to prVems legitimately

demand the development of new technologieg and basic research develop-

ment (as contrasted with areas in which solutioJcould be,found by

applying known technology) would 'also be outside, the scope of local
° .01

planning

e

9-

a
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Accepting that there are.*hort-run limitations the scope of theo N,

planning activity, however, does not necessarily mean'that the local

planning authority should not try and imagine what it could.do to alter-

-the longer run dituation by removing constraints that limit short-term

desired activity. Further, by 'conducting a short-termplanningexercist

such as the one suggested here, it would become evident what added benefits

might accrue from efforts to alter restraints in the longer run.

Finally, the scope of a planning activity conducted at thi.present

would be limited to activities where real variability is pOssible. If;

for example, a decision was made "last year" to underUke a?,gapital pro-
_ *

ject, then part of the resources available for "this year's" activity

would have already been committed. Indeed, this would also be tr e for

some decisions that hadrbeen made many years ago, as in the cast ofhos-

pitals or municipal buildings already in place, or basic servi es which

are fundamental to "community" (such as fire orpolice servi es). The

only decision that can be made in these instances is to ra e and expand

levels of quality or permit them to depreciate (by cutti allocations,

for maintenance).

P-#.9;)So, to simplify the discussio the folloWing i41, deal with the

planning processs,it relates to the allocation resources go
p

activi-

ties after the.most basic fixed costs to the co.,. nity have b en account-
/

ed for.

THE PLANNING METH OLOGY

Keeping in mind the ideas stpUt f rthin the preceding sections',

one can project a basic method for evelpping.plans.for eihe community

10,

1
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that includes a variety of possible activities in a package, rather than

plans that simply resu from a series of decisiops that are made in-

dependently of each other a on an ad hoc basis. The method described

e -can be simplified orAlilade more complex, depending on the data
1

collection and managewa'capabiAities of the users. A simplified

-version of the method is here described and applied in an illustrative

(and hypothetical) situation
). Wore complex treatments could be evolved

04?

if local au4horities were to acquire the assistance ofconsultants or

extension persons with Icomputer capability.

,The method requires that the planning authority ask, Nhavis the

package of public services that can be added to what we now have that is

best for the community overall, recognizing that smile of our resources are

already allocated because of past decisions." ,

Three types of basic information,are then needed:

1. Basic inventory of resources to be allocated. This inventory would

include: detail'on current revenue that could be allocated; detail

on 'the capacity of the community to raise added 'Linds through bonded

indebtedness; how many employees could be added to. the payrollI land

available, or possibly available; and amounts and matching conditions

of funding from state or federal sources' In addition, the planning

authority could also take into account conditions in other &factors

he community. economy, such-as slack in the building industry

aking added demands on a supplier sector, egg., construction,

mayfruStrate the private'sector, and the desires of the riblic 'sector

to complete projects already undet way), or pOssible competition In ..

/
---,

capital markets tha4 'could limit implementation of plans once drawn.

197
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These conditions could be viewed added resources or as limits on

a

resources thought Lobe available. The resources would be classified

into categories that were similar to the classes' of. resources demanded

by the various projects,or activities contemplated.

2. Basic feasible alternatives that might be in the plan. Three issues

are involved .in developing this set of information:

,a. What constitutes a logical unit of any fdcility for possible,

inclusion in the plan. As a general principle, the service would

be described in terms of a unit of facility that could not be

subdivideVurther and still retain the quality that makes,it

a unit capable delivering the service. For example, if the

question involved making additions to hospital servIt0d,, the

basic uritt would not netpssarily be the "room" or the "bed,"

since a "bed" alone-would'not really capture the essence of ,

hospital service. But, possibly the "wing' or "ward" or "service"

containing several "beds" would describe the. essentials. of, the

service delivered. Similarly* basic units of "sewer and water"

treatment and delivery can be imagined, as'could basic units

capturing the essence of "park*" °industrial site," and,so on.

"Further refinement of the notion f the basic unit to be

considered is made when th4basic unit, is considered in combination

with other facilities, either existing or in the process of being

planned. Let us refer to t e services of hospitals_ again for

illustration. Having decided that the unit would be a "s &rvice,"
_

it is'legitimate to consider whether the facility generating the

servile would e set up as part of the existing hospital, in a

1 ip
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separate, clinic- styled setting,.or as part,of some other community'

facility. There would be potentially different benefits accruing

from any of these alternatives, and,certainly, different demands

placed on resources. The alternatives; therefore, would be

competitive, and a planning process would have to arbitrate the
4

issue (which is possible in the method described later).'

b. How to limit th'e options considered. More will be said in the

section which folloWs about the seledtion a1 rating of alter-
.

natives. Further, thin problem of "narrowing the field" has

, been described earlier in:this*chapter,An the context of devoting,:i

community energy and resources only to problem areas that can be

reasonably controlled at the local level. As A general'principle,

howeer, those alternatives that appear to be only maraikally

feasible, because of the lack of technology or knowledge in.the

area, could be eliminated from considera ion. However, the elim-

ination of alternatives in the preplanni staggruns the risk of

seriously reducing the power of geii planning: Clearly, the

key to selectiori of alternatives to be considered is pne of the

areas in which conflict'is certain to arise, however fair anti

reasonable individuals in positions of power try to be.
-

-

c. Basic resources needed per unit of facility considered. Whatever

options are selected for inclusion in the,set from which the plan!

.

will be generated, each of them, will have an associated sets of

requirements needed to complete the procurement of one unit of

the facility involved. These requirements could be available

tor 199,
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from engineering or architectural specifications, could be

developed from other communities in which facilities like those

considered had been'constructed, or could be developed through

staff work in,surveying and construction of "budgets" for the

kinds of projects to be considered. The classes of resources,

that would be demanded would be classified to correspond with

the classes of resourcesdescribed about in section one; indeed,

A
these two classification schemes should be developed together

to highlight only those resource types that'would be scarce to ,

the community and (or) competitiVely bid for by two or more

possible alternatives in the plan. Resources of the community

that it can treat as essentially free (in the sense that they

are abundantly available to the.community and no other) and
o

for which there would not be comftition between alternatives in

whatever plan that.emerged need not be specified, since such re-

sources would never make a critical difference to the decisions

that were made. But such resources are rare in nature.

3. Ranking alternatives that might be in the plan., No other problem in

the planning process would be as difficult 'to deal with, mir as sub-,

ject to political pressure, open conflict, and-bitter feeling, as the

determination of the ranking of alternatives or "priorities." It is
%

in this area that accusations,of "vested interest," "hidden agendas,

"payoff," and the like come to the fore. But it is also in this area',
.

.-1.Y
that the so-called "demoaii.tiC process "' can best be alloWed to work

, I

for maximum community participation'in the' deeermination of the

O

0
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-ghat is needqdifor the planning process is a rating of the options
\\ .

(not just ranking) to be conSidered (and, to be.sure, inputs on

include); that is; the assignment of a number to each

. .

alternative, that = ows its desirability relative to the others to. be
--..i. -

,,,-

considered. One way'f doing, this is to assign thenumber'"100" to
r

'the rilBst desirable option, then assign ani"appropriate score" between

0 and 100 4.to" the rest.

N Several meank can be suggested for determining the sizes of tike

:.inumbers (weightings) to be-assigned, and all of them could be used at
.L

one time or other as a compendium of evidence. For example, a group
,

interaction technique called the "Delphi" technique could be employed

fot determining both the scope of the options and the weightings

04
simultaneously.

2 A variant of this technique is the Nominal Group Process
,

method described elsewhere'in this volume.
3 Basic surveying of random

samples of the,community'S population, if managed so that useful in-

-

formation comes forth,, can also be employed for limitingioptions and

assigning Weights to theioptions- that remain. But surveys that simply

ask what people want, without also asking what they are willing to

give up in terms bf paying increased taxes, foregoing benefits from *.

other options, or- paying on a fee-for-use basis, wil not yield infor-

mation ftbm which real ratings'Canle determine.

I
Because the assignment ofYweights is of critical importance to

the' outcome of the plan, it is, also worth the,ef art to modify the

,

weights and 'develop two or three plans so that t e f nal' decision can

201
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be made with some knowledge of bow s nsitive the plan is to variation
4

in the presumed priorities. The more sensitive the plan,'as a general

rule, the more cadtiously would the planning authority approach ,Its

advocacy of the outcome'of the process as "The Plan."

AN ILLUSTRATIVE PROBLEM

o The local Health Planning Council in a particular 'dommuWity thought

that theie was a need for .,Nadditional health-care serviee that ot

.0

, .

being ofered 4 the community. For reasons of accessibility and the
w t

,

pOssibility of future expansion, the Council thought tha0ocating. the
a

service in a clinic, remote from the existing hospital, wouAbe more bene-

ficial than locating the service in the existing hospital. But they' also

recognized that constructing a separate clinic.would be more tiaqtly than /

simply adding on to the existing facility. When looking for Sites for the .
. o- .

. -

new clinic, 4 HealttoPlanning Council found thatenother,group of

citizens,was inteiested in establishing'd new public park with a pool to
'

.
. ,

replace the existing par, into-which d pool could not be built on some
. -__1,../

of the same s te . In addition, the sites that were being viewed by these-, 1.

0
-

0 ,

two citizens groups were also being considered by the Chamber,of Commerce,. NI,1

: ..1,4 C"..0 \
.c,,,--hoping to establish an industrial park. .r.

k .,,,, ,

, \. .

'The citizens advocating the pool with the 'park would have been
fr.

happy, as a second -befit situation, to establish a part without a pool-out-
,

side of town,' These citizens also wanted to see a Community Center built

in town. Th e land they thought was Vest for the construction of the
,

Commun Center was an existing -in -town park.

2u2'
f.

e
`1, %

.661
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11 groupa Wanted the town council to provide funds for initial
A r

A

capi ktonstrucqon and future maintenance. All groups thought that
'

.

some bonded indebtedness ( isSue pf debentures) should.be incurred for

their oWb,particular pfOject. Also, the adVocates of the Medical service
1,40-

y

and the industrial park'felt their own positidns were strengthened because'
5

of the availability of matching outside grants tom federal sources.

From the-town council's point'of view, there was money to undtrtake

some of these piolects but not all of them. 'Further; the town controlled

land Strt would benSefur for industrial parks and public parks, with

'pools and i, thouf. Also, the town controlled lanclqn which cynics or

. cdtamunity centers could be built.

c. 4 ,,

But Ko,fordstall many rounds of politicking and bickering' between

a , .

,,

these special interest groups, thrown council decided to,work:for a
O

comprehens plan. The council reasTea that ,a -comprehensive plan might
4 i ,,

II y j \ - ' * .is

in4ude some of 411%p;ties jeces and that, in any eVent and/second

'

a comprehensive plan would usezesources in one aoject that were not

committed to another project. This the council to manage the

unique resources to the maximum well-being of all parties.

3

1

The council's staff prepared a basic inventory of resources that
.. c

N
could be allocated,in the appropriate time period iwthe future for all of/t

the' projects braqght to the council (see planning methodology, Section 1,

1.'
. t

above). The coiirhlil' then made a staff member available to. the special
) ,

, i

, - .4
interest groups to assist them inmdefining the logical unit for possible

z

0

s

1
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.---.,...8, -

inclusion in t e plan, detailing
4
a budg4et of resOu;-tes that wodld be

requIred-if that one, unit of their pfeject was included In the plan, "and
. *,

, '0 '. s. 0- ..,
. .,

-encouragi4 eflem to see their oNn specific'project "-in.relation to tVe

options Opep,,tO the4greater_59mmunity:Table 6.1 contains a Schedu
v

, . ..

,

resources belieN!pd---to be available to, this community- and a schedule

"resources required per unit of project by each of the specialized projects

described. ,-!1

t

---- ,_

In-order to reduce openconflicf and ensure a base of support in

1. the commuffit7 that was as broad as possible j the
..,
tOWn council-decided to'

"instigate one or other of the.techniques depsribed.earlier for arritLing

1 )
I.

.

ft at a donsensus between thJ spedial inter groups and other groups whose,

)(

specific interests were not api3arently:included in the projects under ton-

.
0 .

a
...siderqtion. In'this. may the council hoped to rrive at'a rating of,t a , '

various projects already, propogyid by the-ispcial interlst.groups and open1'

-) \ . 4111
4,

the door 'for any new suggestions or new aljrnatives that were no already
qrste .-

'

..
on he table. After/a round of comPrOmise and'ilegotfations, and based on 0,4

1 tm ,
evidenCe from surveys and other consensus in building. techniques (such as

...

those described earlier, both in this chapter and in_this book), alist of

'scores c ntained in Table "6.1 emerg d. The council's sta4 Poled this

1,

information into a planning table as Table,'6.2.
',

a ,
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DEVELOPING THE, BEST PLAN

\ 1

For each option, two initial pieces of information areAetermined.

.

First,
.

calculate the maximum number of units:of,each,,Option that the

resources would allow if resources were entirely assigned to that option.

This is calculated by dividing the initial resource availability by the?

per unit resource required for the options. For example, if all tax
eA

* -

revenues were assigned to,the clinic, 10 units of clinic could be had;

if all potential bonds were assigned to the clinic, 25 units of "clinic"

could be had, if allout-Of-town,land was assigned, '100 units would be

possible:.

Thent or each option; underline the smallest. Maximum attainable

level. In the case Ot tfie.clikc, this is 10 units. It is irrelevant
cx

that 1004units might be had by.assigning all:out-of-town-land, since there

,,.

would not be enough tax revenue available to'attain more than 10 in any

p7
,event. Next, for each option, ca ate the m um attainable "social

. ..

score" which is the product o

.**

unit rating:. Evidently, the 10 units of clinic would yield a maximum of

imum attainable giie aid the per

ti

1,000 as a social score. e,

Thefirst problem for the planner is to'decide which option should

be includedoin the plan first. Clearly, it makes mct sense.to initially,
.7. v

.

4 ,N assign scarce resources where they will yield the gkeatest social score.'
.

Therefore, resources should be assigned Eiriit to Option 3 (yielding a

possible scare of 1587 on 16.7-6nits of the option if itwere expanded to

its limit). Tentatively, Plat A would be determined, gixtng the schedule

N,N1
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ist

of reTfources used and residuals left dhown in Table 6.2. Note that the

opilon'that appeat4 to give thgreatest score first (i.e., Option 3) is

not the clinic, even though the clinic was'the "top" priority on a simple

rating basis.

But' how far should this option
r--

be exercised? As far ia possible,

. .

provided that it make best use of the resources that prgirent the adoptdh
.. ,

4...._...-
.

of other options. If the option Chosen first did not also yield the
6 , - ;,

',,Alighgst sctre per unit of scarce resource, it would add to the overall social

N.,,,

score.to back,away from,attaining the maximum possible size of ()Tifton 3 and
.

, ,-

substitute a,second option,thatmade better uSgof the scarce resource: Let

-\-x

.

us estimate the "score per unit orscarce resource" for:Optio 3, and also

the other options. requiring "bond" finance (Options 1 Anil 2).' Then divide

the per Unit rating by the per unit resource need. Option 3 yields'a

score of 0.0006 per unit of bond finance,,Option 1 yields 04001, and Option

2 yields 0.0016. (Again, npte'that Option 1 which was rated-as the'first

pxkiority project does not make as good a use of resources as a second-rated
4

option.)

t

Therefore, even though Option 3 gives the best overall social score

taken alone and expanded to the limit of scarce resources, the overall 1

'social score could be increased using some bond finance- in attaining Option,

2 id addition. The best mix of Options is' determined as follows:

Estimate the amount of Option 2 possible if ()Tifton 3 is reduced by

1 unit: 1 unit of 3 reduced released $150,000 in bonds, 1 unit of

increased requires $60,000 in bonds, so, the substitution rate is 2.5

to 1 (or $150,000 = $60,00.0)p.
A

2 .) 9
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2. Estimate the gross mount of other resources cif 2.5 units of Option 2

. substituted far unitif0 3: tax revenue, 2.5 x $60,000 =1$150,000.; tind

in town, 2.5:x 0.5 = 1'.25- acres.

3. Estimate net difference in resource used in 2.5 units of Option 2 are

substituted-for 1 of Option '3, which is the amount required by adding

2.5 units of Optir.2 less the amount saved by reducing Option 3 by

1 unit: tax revenue, $150,000 -0 = 150,000; bond financing, $150,000

- $150,000 = 0; land in town, 1.25 -,0- 1.25 acres; andaut-of-town

land, none extra needed. These net amounts represent the added4

resource costs that substitution deil4nds, so it is important to know

how much substitution resource availability can support.

4. Estimate the smallest maximum feasible number of units of Option 2

possible, if all resources were made nraila 61`as priginally done for

all options, using net resource needs estimated in sep,3:

- for tax revenue, $1,000,000 i $150,000 = 6.67

- bond finanang not binding

- for land in town, 2.5 ac. - 1.25 ac = 2.
-

So there could be 2 units of Option 2 in the revised' plan..

511t7Estimate revised plan A-1, starting with .2 units of Option 2, and then

assigning residual resources to Option 3 (as shown in Tablt 6.2., work

sheet).
g

The revised plan, A -1, rises all bond financing capability, so that

Option 1 no longer is feasible in any degree.

A similar set of steps, starting with reestimating the maximum feasible

size of Options 4, 5, or 6 that the residual rources Coulth,,support, re-
.

estima g the maximum,contributiOn that any single new inclusion could

0
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.
Take cial score, and, 4nally, arbitrating _to find the best mixed

,'.

# ,

ution, if e option th4 apparently addemon fails to use the limisted

resource best (following the steps just/outlined), would generate the final

solution.

Calculations shown in Table 6.2, with resources remaining after

Plan.A-1 is made, shows that Option 5 adds the most eb the total plan.

Further, it makes best use of the scarce, resource, land in town (with'a

rating of 75 1 0.5 = 150 per unit used, versus a rating of 10 1 = 70
,

per unit used in Option 6). Plan B is again modified to assign residual

resources to options..

elan 'C represents thdeplan giving the highest possi le social score

under the assumptions made. At first it might have seemed that pushing
/

Option 1,to its limit (10 units) and using residual.tesources for Option 3
, 0 , ,

03 units possible') Might-haVe'done as v41; but Such a scheme would have

r-
lit

. yielded a social. score of 1950 compared,with a score of 1990 for Plan C.
,

MODIFICATION OF SOLUTION TECHNIQUE

1 #

The solution just calculated assumed that all units of an option

would be rated the same by the community; that is, that the social

desirability of, say, park land with pool-would 'be the same for the first

few ac es eveloped as the last' feas. ible acres dev,eloped. There could be

_cases where this assumption was a poor reflection of community-preferences,
,

i

r

particularly`' in cases where there.was, for example, a "maximum size" that

would be totally acceptable to the people, or where it was agreed that there

was an upper limit on "need.". In such a situation, it would be a reasonably

2 L1
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simple matter to express any option as if it wet. two: each havi!h4identical

demands for resources but different ratings reflecting the differences in

\o-iNcommunity's desire for the'fIfat few rather than the last few units.

To illustrate, assume that there was an agreed to limit on the nee

for'the clinic (in 5-bed units), separate from the Vspital, which was

originally given a rating of 100 on all of the feasible' units that might

appear in the solution. The first 20 beds or,4 units were really what

the public rated at 100 per unit; after that, peed wa§ virtually satisfied

,flt.so that additional units would be rated at 50 per uhitqi.e., the "surplus"

would be worth about ha ,,,f as much as the basic number'of units needed).
mAw

There would be two "sepa?rate clinic" options in the calculation instead of
,

one. But because of the ratings, if the option were ever comparably better

,than all Otherd'open to the c mmunity,. the highestrated.suboption would

b' exercised first. This subdivision modification could be made aroften

. as there were agreed upon changes in the preferences of the Community for

different levels at which a'project could be undertaken, The subdivision
.

could also, be.made" there was a recognized change in',tbe amount of re-v

sources needed peg unit of the option after different: evels of the option

had been exercised.

CAVEATS AND CONCLUSIONS I

The methoddlogy presented here is only as good a guide to community

action as the basic data is as a reflection of real community situations,
i

t D

!resource limitations, and perceptions of the piiorities facing it. The
5.

v
,..

,,calculations are only mechanical devices that. give a net outcome of all
,

'.)- c

4
* '''-,

i
.

,..
6

the assumptions and input data; the calculations themselves do not hold
, * , . t
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any answer. But, having said this, the calculation is free of interpre-

tation and forces the user to face the hard result of his assumptions.

In addition to sholnt a plan that makes the 1est-oi community

resources, the calculatiOds, if redone using other scores and rating

systems, show how sensitive the panwould be to errors in the rating

used. This-would show how close or how far'from the consensus of action

the plan actually was. Further, by being able to predict'which community

resources ipre least s8atce (in the example, it is.tax revenues which

end up in a surplus position with $689,250 going unused in Plan CO, and

most scarce (in the/example, it is bond financing), appropriate strate-

gies po.aftment community resources could be planned,

Most4 ignificantl, however, the exercise show's the usefulness of

treati all resources and all options that are open to the community &S.

a package from which planners try to. attain the most for the community.

In the example;; it might have appeared 'obvious" that the Separate clinic
0 4.

0

would be undertaken first, then wb*verproject could use the, residual
:ik

4

.., resources be undertaken second,-and so on. . After all, it would be' argued,

everyone agreed that the separate clinic was the highest priority. But

by undertaking the separate clinic as a project, it would have been

impoSsible to undertake the breadth or extent of other Projects that

give-a greater total score together, even if they give lower scares

separately.

2,13
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FOOTNOTES

1. The method used in the illustration is adapted from a method developed

pi Dr. Ivan L. Ciridge, PrOfessor of Economics", Brigham Young

University, Provo, Utah. Dr. Corbridge developed "the technique de-

scribed for use as'a planning tool for farm and ranch 94nagers who
° A

do not have access to cOmputers nor have knowledge of'the'Simplex

method of solving linear programming problems [1].

2. Delphi" techniques involve gathering the opinions &f,,a variety of

experts on the solution of a problem o he definition of a concept.

After the first round of opinions'is.pooled, each of th\experts is .,

given the op00$tunity'to revise hip opinion.

are initiated until a congertaus begins to em5410.

See chapter 4. "AStrategyfOr Establis ingRlanning PriOrities,"/
#

in this volume.

and fourth rounds

r
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CHAPTER SEVEN
-.,

H

a
')

Planning Service Delivery-Systems for Rural, Sparsely Populated Areas

4

ANNE S. WILLIAMS

S
MUCH CONCERN, particularly at the local governmental leVel, 'hag been

evident regarding the most efficient and effective methods for organizing.

,

and deliverying public services to residents of both rural and urban'' ..,
.0.

areas. A number of service deliver3e.mode4 have been suggested' fof urban,

areas, but.tqre have been relatively few applications of service delivery
, imodels to rural, populgted settings, and many nf' these have

,

marked_by limited success.

Rural public services must be provided through a substantially

different for? of organizational structure than is appropriate to the

urban setting.,,,An integrated service delivery approach is suggested in

this,cliapter allia means for furthering the effectiveness and efficiency,

with which-rural public services might be provided. First, however, it

is appropriate t,J desCibe what is meant by a service deliveryipsystem.

Ci

'
HUMAN SERVICE DELIVERY ,SYSTEMS

The iiplicit, if not always overtly stated,.goals of providers of

human services are: (L) to provide a variety of necessary public ser-

vicesvices at a minimum-cost; 0) to provide services which are readily'

Garble to all tittizens within the jurisdictional are of the service

%, deliverer; and (3) to provide a high quality_service e to the

.202
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. .

needs of the tar get'population. The organizational structure developed
;

.01

for delivering the service; the cost efficiencies and available finan-

cial'resources, the expertise of service deliverers, and the relative

4.d0.lo 'quality of the service as judged by service receivers are important mea-

sures of the extents too which these goals are achieved..

%

he service delivery system is defined as the set of inter- and

intrao ganizational lit ages which are developed to provide an integrated
N w .

organizational network for the provision of community services: Seryice'

integra *tion, therefore, is the processk:by which two or more service
ti

A

organizations with mutua y ompatpl objectives, service elements,

' and client-groups are linked togeth r to facilitate service delivery in

a coordinated and domprehepsive fashion.. The service delivery system

is the organizationar cmeans by which service integration can be achieved.

More frequently than not, one findsaivariety of autonomous

organizations' having similar service goals and working to provide sililar

(if not always identical) services toll similar range of clients. For

example, human service organizations` often have separate sources of

funding (publidaS well as,voluntary); overlapping but different juiis-

liP,dictiOnal areas; sepiarate and autonomous organizational units.; and similar
4.1

client groups, objectives, anegoals. To achieve service integration4

.

reduce dup4dcation;,and achieve greater efficiency, these various elements.
0

of the, organizational structure must be reorganiied and linkages between

and among service organizatans must tied loped.
<9
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4

Criteria for evaluatin human' : -rvice deliver systems

.

A numberOf system elements MUt_e assessed rTrvrdir....to-aljequateiy .

.
.

evaluate the effectiveneqs and efficiency lkif alterliatriVe ser-V1.cejSeliveffyl,
-',.A .

. ...1
systems. Most table among -the is an evalu ion of the "adequacy" of r

g c

E

the service provilded.., The:evaluation of whether a serviceis "adequate"
NMI..r

)or not is clearly 4 value jpd ent bqsed upon the preferences'aikexpec-
.

c
m4 . ,

m
.

,
, ,:r .

tatioadofepersonkinefitheevaltIgion. flowever,.serviceadetplaey

canbeevAluatedneingafranieworkwhipintorporateSantmlber.ofk'oqec: ...

A.ve criteria. Whether the service evaluapr iVa rofessional:**ing
k

-

1 ' *

. .

'the service or layman receiving the services 4114 importantly affect.

NS' i : IA..,

the'sperceptlot of se ice adequacy. the judgment of professional service .

.

providers is here
sl

idered the "expert
45'

judgmre asp ect of servicNN -

adequacy ,opidibna of-- en (or receivers of the service) coin-,
0

ir

prise "publicpublic.judgment" measure..
2.

V

It is likely that neither tie 'Individual expert for the 'individual

e1la will agree with one Another, with other.experts,,or other laymen,

concerning the adequacy 6f-a given service. B73aiexpert and laymen,

(however, are likely to eTalnate services in terms-of their efficieney.

Mc ;t &Vie among efficiericy criteria 'are: (1) How much does it cost

to provide t service (k.e., per unit delivered)? (2) Is available 0

teeinology employed in providing the service? (3) Does.overlap or dug
9

to
tion exist among organizational units providing the service.

'f'
A second criterion one might'uge in evaluating adequacy'of setvic

a , a

`.--As "effectiveness." Consideration of effectiveneps mighlinolule the
v* Vii.
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following measures: Al) Is the service readily accessible fo all segments'

of the population? (2) Does provfsial of the service result in the

'desired outcome?,
Ligt

AnotheY, important element in evaluating service adequacy is the

degree to Which clients experience "continuity" in the delivery of ser-

.

N.,,,- /
. . % .

vices. Continuity would be actleved when the needs of clients are %.-

'comprehensively evaluated and a 'Pacic4e"'of interrelated services is

designed to meet their needs in a colopuous fashion. Inmost communities,'
, - .

and thisNisparticularly the cash ip small, rural communities, no one
J

. 6 t

service organization offers a complete range of public services, /Clients

itluiring multiple services are theieforereferred to ether agencifa

.

....
II.

which then prude elements or parts of their total service neecW. Usually,/

accepta into one service organization does not result automatically

in acceptance into a'related service organization. It is also often,the

o

case that clients' needs fare not coMprehenbively evaluated by any one

service agency and that needed services are offered in a fragmented /

and discontinuous fa ion,-resu;Fing in an ultimate service outcome which

does not satisfy t needs of the client. In such cases the' client bet

comes,"lost" in 'the service - delivery maze, and the total problems of the -

client are not\ reated in an integrated or comprehensive fashion. To

illustrate, a lient might receivelfamily'planning information and coun-

seling. But, following the completion of this phase of the servic,e, he

or she must/apply to a Separate service erganization In order to receive

financial assistance or transportation to oblain medical and pharmaceutical

< /
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,Economics of scale can be achieved by coordinating the services of

separate service organitatibns. For example, expensive available tech-
h.

nolo

4

might be sha ed am6g,twb or,more service organizations and the

cI.Y idss lls of

t.

206

services necessary to implemenE.familyjdanning prOcedurese The de;ired

service outcome, family planning, is therefore not achieved in an -inte-

grated, cohesive fashion.
.

.

highly.p human resource personnel could be shared as well.

o By combining Number_ot system elements among t146 or more service organ-

izations, economics of scale can be achieved. More.importantly, however,j

the' accessibility of the se ices to citizens can be heightened, and the

continuity or comprehensi ness with which the needs of clients are met

can be vastly.improved. The major goals of service integration are there-

fore to enhance the accessibility of the service and provide for greater

continuity in service delivery, both of which-are likely to 'result in more

positive service outcomes.

THE IMPACT OF SOCIAL FORCES ON RURAL PUBLIC SERVICES 1(

Continuing urbanization of American society has been accompanied by'

three major social forces which have profoundly affected the abilities of

rural areas to provide a wide range of high quality public servitts. These

social forces might be described as: (1) the io,;reasing "social db-st.o0

space," (2) increas g ineffectivenoss of rural community leaders, and

(3) dominance cif vertical over horizon community linkages: In the

following pages, an attempt will be made to describe each of these social
.

set

2 0
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forces, their implications for the delivery of rural public services and,

0,
finally, to suggest some ways of mitigating their adverse impacts on rural

communities.

;/Social cost of space,

Kraenzil has conducted extensive studies of "the social cost of

space" [7]. His findings suggest that the.pelr capita costs of services are

substantially higher in areas of sparse population'when compared to mere
,

densely populated or urbanized areas. Outmigration of rural residents

.has resulted in'continuing increases in the costs of services and, to.a

considerable degree, decreases in locally available opporebrities for health

Recent work ly Kraenzil and.care and a Variety of'other public services.

/14a.cDonald has part cularLy emphasized the inatequacieslof rural mental

health care and the high ilpidenee of'mental,health problems in sparsely

populated r4ions. They suggest that high "social costs of space" lead to

4righer economi

[9].

costs over time when preventive efforts are not instituted
,t1

co4incing aVgument that rural residents, pay high

the spa

Kraenzil ma e

0 social eosts due t

must travel to have
4

ity of population and ,great distancest

e quality,acess to quali7iy.publie\services

"In

\\

type, and varie of ru al public services ar fnferior to the servc

enjoyed by contemporary urban Americatis. Social costs are borne bY,rural

residents in the form of lie expended to reach service' centers, or be

delaying or foregoing ded services alether because of relative in

accessibtlity. 14\oe.yer, ural res dents pay high economic costs as well.'

Q 211
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The per capita cost of pdblic services to ru ;al residents is dramatically
4

higher than the)per capita cost to urban dwellerp. Fig447.1 displays

these discOntinuities.

In an effort to examine more closely Xraenzil's theoryof "Ole social
/

.b. , -.,
.

cost of space,,,' intery ews were conducted with providers of health care
, y,,

4 , ,

and local government services in six study counties of eastern Montana

[187. --Service provi ers were asked to describe the services available
,

through their agencies, cooperative arrangements, or. referfal systems

established with other service providers.in the area and to evaluate the

quality of services available in their local jurisdictions. Data from
o

- A a

these interviews allowed assessment of the service delivery system and

the "perceived" quality at local health and government services in each

df the study counties. Among-the services evaluated Were law enforcement,

fire protection, recreation, and health care. In every instancD, services

available. within the towns and cities in the six study counties were

evaluated much'more positively then services to the outlying rural areas:\

,Services to outlying, smaller communities in the six study counties were

considered " by moat community residents as well as by the

service providers. The high financial cost of improving local public ser
4' q

vices was cited consastently'as the major obstacle to improving the quality

and range of locally available public services. Results of this study

indicated that rural resplents,had resigned themselves to a condition of

% Qt
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igure 7.1\ Range, quality, and per capita co t of public

services to urban and rural rpsi ents.
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r 'service deprivation simply because it was not economically

'Aficient to provide "quality" services to an area of sparse pdpulation.

As rural communities continue to lose population, the human and

4

financial resourcenecessety, providhe high quality, public services

also decline. A number ()rat ies indicate that communities which have

not ;increased in population or which have lost population brave the highest

proportion of persons over age 65,'and citizens are characterized by a

ower median educational level and a significantly lower.median family

income when compared to urban or growing population centers; [51. Other

research indicates that outmigrItion from rural areas negativery`affects a

the service capability grid efficiency of the rural community as potent 1

leaders leave the area and as rural publfc services. are curtailed or with-

drawn entirely [10]. As the number of farm trade centers declines, rural

residents indreaSingly by-pass the small rural towns in,search of a wider

range of services. As g-result, rural residents are traveling increasingly

longer "distances to satisfy day-kto-day needs [6]. These trends imply

continuing increases in the cost of rural public services and; to a con-

siderable decree,.. decreases in available local opportunities for health

care and a variety of other Public services:- Therefore it appears that

"te social coat-OfsTlace" as desc d by Kraenzil is becoming even more

,severe,as outmigration from'rural areas sa

Rural commun t 'eadershi

ues.

role of local' community leaders in n ncing service integration,
_3:2

particularly in rural, sp settled areas, is crit al. A number of

12111
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studies indicate that the degree of. energy and skill exerted by local

community leers is a critical variable determining the future of the
y.

community and the quality o cally available public services. One

comparative study of leadership in two rural towels indicates that the'

character and act of the community leadership was a deciding factor

' in whe her the.towns giew, dedlined, or disappeared altogether [13].

Another c Paracive study of farming towns indicates that those leaders

who most pisf Lively organized their.local-resources to solve pressing
m.

community s rvice problems were also the most educated leaders and were

in gh status.occupa nal levels generally associated with ,

organizational skills, know-how, and experience" [4, Pp. 228-250].

Numerous other studies -have ipointi out that rural people tend to have

a relatively high anti-organizatio , pro-individual bias, both of which

are inversely related to know-how, organizational adaptability, and organ-

izatiOnal skills and'experience [t, pp. 249-250]. 'These tend cies to

reject growth and incr sed competition and an anti-organization,

1-3-ralifiaividualistic bias are only a,few indicator off 'he anti-urban

system of values which has tended;to emerge in small ruisill tawns,

this syStem of values tends,tolplace heavy emphasis onthe value Of main-

taining separate and .autonomous public service organizations, thus creating

greater Astgcles the achievement of service integration in. rural areas./

Increasin, ertical tiles and rural, c nity leadership

.Warren makes a n tablet.distinction between "horizontal" and "vertical"

ties [16].'--The functioning of local community units (education, gavernment,,,'
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etc.') requires at least a mthimum of local interaction and, to achi ve

/vice integration, interorganizational linkages must be developed.

e relationship of the local community units to one another and their

pattern of local interaction are called the ccuommunity's "horizontal

pattern," In contrast, local community units are also tied directly to

systems of interaction outside of the community. This latter pattern

of interaction is called the community's "vertical pattern."

Warren makes the case that, as our society becomes more urban and

bureaucratic in natured the horizontal ties among local community units'.

become weaker while the, vertical ties of local community' Units to the
ap

extra-community systems, of which they are a part, became increasingly

stronger If concurrent efforts are not made to maintain the strength

of the horizontal community ties, the ability of local community leaders

to achieve service integration at the local level is greatly diminished.

In effect, fragmented provision of community services. Ls encouraged by

J.
the simulataneous growth of vertical community ties and weirdning-of_hori-

-zontal community linkages. The effect. of vertical ties on the local com-
00

munity is evident when one considers the potential impacts of federal

government programs on the distribution of power among service organiza,=

tions at the local community level; slight changes in the policies and

dynamics of the mass institutions can indeed have'profound effects on the

rural way of life and on its major social and economic institutions 114].

As stronger verfical ties impinge on local commujAties, dramatic

changes in the functions and structure of these communities are experienced.

For example, a case study of a small rural community (undergOing extensive

23p
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XI
change due to the growth of a nearby small city) indicated that the cora=

/

mUnity leadersanticipated.chenges in the function of their town and that

the leaders had rather definite ideas concerning the form that change

would take. However, these leaders preferred changes other than those

they expeetedand thought of themselves as better prepared to assist in the '

changes they preferred rather than in the changes they expected to take

place. This case s udy points out that local Co lAlty, leaders had

virtually no influence\over the outside forces which were fundamentally;

affecting the future of their community. Likewise, they donAidered them-

selves-irr=prepilred to assist their-community in adapting to the changes

thAl were likely to occur. The author of this repOrt_cpneludesthat

"...the very people who must guide the process are rural (nonurban or sub-
.

urban) in backgroun training and, value orientation, and therefore,

their, leadership must'ie exerted under unfamiliar -And(or) unfavored con-
. ,

ditions, with each.bjing called upon to.do things he does,not know how

or is to some eXtent reluctant to do, even though he ea Accepted

the r nsibility of office or p4ition" 12].

A separate study of leaderg t4.p in small rural commuhlties describes

two communities in which no structure d'f leadership was identified [2].

This condition of "amorphous" leadership was thought to be associated with

absenteeownership and the. dominante exerted over the eommunity by a
. .

o 2 .

metropolitan regional c et f) eic This last stud/ suggests the Implications

,..,

of growing vertical ties tb systems of interaction outside the community.

.

One might conclude that'these two communities--were. changing functions in

response to social forces outside the community and that virtually no

2 2, 7
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local leadership was exercised to direct or control-4vents within the
fr

fommunitY.
./

\

The increasingly stronger vertical ties to.extra-local community

units have seemingl,c-ad'a profound impact onleaders' sense of control"
41

A five-year longitudinal study of community leaders in one middle -sized

rural town indicated the leaders' sense of frutration and their recog-\

nition of -their inability to Co ol.change An their cammunity [191:

Increasingly, leaders. in this stu community felt that large business,

g t, and vested interests outside the community had so.qucts1 in-,

fluence on local community affairs that focal efforts to direct and con,-'

t gg

trol change were ,becoming less\afid less effective..

,k t
The inadequacy of 16cal go ernment and existing institutions to cop ,\

with groblems involving both the c ty and the country is apparent. One

local governmental units to becomeauthor notes that: "The relu

a part of integrated governmentalis res and regional commissions has

hindered progress in the handing of th prOblems of education, health,

recreation andeianyoater.services needed4n rura reas" [171. Stich

resistance may lie in part in(1) an unwillingness of local leaders to

;give up power and positions, (2) a conflict of interest among occupa nal

and resideptial groups, (3) a lack of knowledge of the problems and
0

mean for their soltitiph In any, event it appears,that many rural community

leaders are reluctant,ro,assume extra-local ties .to the larger society.

a result service integration at the local community level is- frequentl.

not achievedN This situation can be illustrated by the following example.

-

In a
9

very rural, sparsely populated county in the Northern mat Plains

,, 228 4



(undergoing bodeAte.ipopUlat.ion increase due to the development ot coal

s_ (-resource in that region) county commissioners were fa d with a number

of dilemmas. They correctly,anticipated a fairlTla er population influx

wifhin three to five years. They realized that, .a.g\ coutOry, commissioners,

they must begieplanning,facilities and services to ac omodate the increa ed,

population. HoWever, they were uncertain\regarding the s eps they should

\ake,to accomodate population-lacreade and, in fact, ware hesitant to

make any p\ans whatsoever- One county commissioner-explained: "It used ;
.

.

, .

-- /
, county -_ ,

,

to be an honor to be selected county Commissioner; now, its a full-time

job,for a "trained. expert, and
,,

' qualifiedIm not qualifie to. serve. In fact, I

don!tiknow of anyone in the county who isqualified!" Cledrly these local

leaders lacked the expertise, organizational skills; and experience to
\

ich eresoorito occurdeal with the prof,aund social ancyconomfc chan
.

,
in their county. Aling with'theanticipated population increases,

. 4ts
larger

array and type of community services were expected by emigrants. Efforts

to integrate service delivery systems.and to prepare to cope'with popUla

tion influx had not been initiated because local leaders/Were unsure of

----'-'ttre-ateps to take. A study tp assess the public setVic needs associated

with anticipated-population growth concluded:

one ,of the'pdblieservices in any oi the counties.t be

directly affected by construction of coal gasiWation

plants is capable of handling the anticipated quantity of-

projected population growth without major adjUatments.

Further, none of the counties surveyedzis Very far along

either-with the process of!planniqg for the expaksion of ,
,

2-)9
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public service delivery systems or with associated

county-wide land use planning [11, p. 71.

This 1atudy emphasizes thateffective public service planning was hampered

4by enadeqUate funding levels the absence of reqUisite trained
*

. -

service planners at the loca level. ever, more importantly, the
0 7:--

researchers noted that the need for publ sector planning was not fullyI. y .
A

recognied by.local citizens and leaders in the study counties.
.... . .

trad lanai style and pace of rural community government was simply can

*dered inadequate to the task of organizing
.

a greater variety of quality

lcal public services. The authors concluded:

e

P

44-

Under the existing pattern of government which.gives loca

units central authority over local development decisions, \

the need\to create effective local institutions for planning

(

and for the implementation of ther ultant,plans -the

most basic public service need whichthi& study has identified
I

0

One

p. 91.

ht suggest that small, rural communities ar confAonted with

. /
a major challenge.. This challenge is to strengthen the "horizontal' ies

N
\WithirAhe community and in so doilig provide mechanisms to encourage, \ \

rf
\ ''''''

service integration at the local level. \HT.ever, the "vertical"/Or out-
,4

side forces which have,tended-lbeaken and make obsolete many of the

tutions within rural communities must w'be used to the

tage of the local community. Mot only have these stronger vertical ties

made rural community institutions obsolete, but also they have placed

many rural community leaders in a.position of having to interact with

4

-23O
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extra-community forces over which they have little control and with

which, either by education, informal training, prior experience, or

value orientation, they are ill-prepared to deal.

`WHAT- CAN 'HE DONE?

Leadership training

s 0

,

In an effort to improve,rural laders' ability to function effectively

as extra -local leaders in a''social system dominated by vertical'patterns

of interaction, a numberoestates have irtatituted leadership trainin
rise

programs for rural residents [1]. The basic objectives of these projects'

t are increase the capabilities of rural leaders and potential rural

,,f .
leaders to- effectively participate in local, state, national, and inter-

-

national decision-making and problem-solving processes. More specifically,

t J

these leadership training '1 projeb are intended-to: (1) build an under-

standing of the ecdnomic, social, and political framework of our society;,
a,

, 4/ r ,

(2) provide an opportunity to use knowledge to define d analyz
di4 '3(1V .

'lea ers to,6aimportant complex sociaI problema; and (3 encourage r
1 S , P ,

g
. .40e/ A 1 , .

\41 vtive role 'in worki raid} people (both;within and utside/of the

loCal community), to bring aboUt improv t4 quality of locat,public
.

yo,/ --'440

___--

'''---.
..,,,-.

services and hopefully, in the quality of 'rural living. The' ,basic prPmi se-,'",

underlying these training programs is a belief that rural leaders.' have
...- .

^ t

not (been prepared to adequately participate in

.

.

,

,.

extra-local (vertical)'

community patterns of interaction. .h4: s a result, training of rural leaders

. 4
.-

is vie edemas a mechanism for improving their capability to function as

exfp-local leader's and to effectively participate in decision-making

o

231
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-processes which pcnur 4outside the local community but which ditecEly

affect it'. The,guccess of public service integration efforts in lartge
-

part depends upon the abilities, of local cOmmunitk-eaders and cit.
'

4 . 0 . ,,.

to establish horizontal and vertical linkages among and^s-k7en service
T

,P

organization& &o. that Coordination-of services can be achieve
-b, /s

local community level. ,"'

-,,

.v-i

Multi -county',',organization
1 ,- ',a...

'W. The 1%Undaries of most existing rural organization1,units were.

drawn mat a time when social antreconomie.attivities were orienteALLIRgnow/
0

,,, A --obsolete formsof transportaxid4 and comet pication.' Failure to adjust

boundarieshhas often esureed in serious deficiencies in administrative

effectivenessincreasing 'Cost'Sforam;any public serlcies, while ipili4g

I
. i

./ . Ato promote socialind economic adaptaiion. Cohsequently, 77gionel,

area, or 1..;.Multi.--grty or;Oanizati4 has e one of the principal

vehicUs for att pti4to sole4e/the,,,sbcial, economic, and political

i(I I I

,7

. .

probleths and opport9iti ofrpral America" Indeeddmost of the rates'

have organized their counties into multi-

requestlf federal and `.state govertment

ounty planning districts at the

This ,process has Obvionsly-4
# '

nhaneed and strengthened the vertical ties to rural communities but,

07.4s=.

e same time, has had the'unintende(t,consequence of d6creasipg the-

,----.Zen al ties within c mmunities. 4.

'ulti-County organizational units have
4

of the widening gap between the demands,made

ged/largely, as a

upon government and its

at

consequence

ability tq.respond. Local govprndent/hda' not had the geographic
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legal power, or financial capability to deal with areawide problems.

State governMents have found it difficult to deal with the multiplicity

of local jurisdictions originated for purposes of
,

planning, adminiot ation,

and economic or social development. Federal, government lacks the local

support or proximity to adapt national programs and priorities to the

needs of substate.areas. The inefficiencies and duplication at each level
ark

Of government have greatly diluted the effectiveness of many well-meaning

public efforts. Local officials and citizens have often been immensely

frustrated by the inability of any single governmental jurisdiction to

solve problems or effectively influence existing or new state and federal

programs.

,

1:11P

Regional-organization within and among sta \es has in part met the

need for more effective mechan sms to coordinate horizontal integration

among local units of government and vertical integration among layers of
AP

government at'the area, state, and national levels. But the potential

capabilities of new organizational forms are yet to be fully realized in

most parts of the United States.

Multi- county, area, or regional'districting has been used primarily

as a vehicle for collaboration among counties and municipalities on common

problems and oportunities without creating a new layer of government.

The new regional organizations have provided a ,general framework for com-

'prehensive approaches to planning and development. They also provide an

administrative channel to state and federal agencies for more efficient

delivery and coordination of state and federal services.
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o



220

A common theme among all the area organizations so far established

in the concept of using a geographical dtea an a frame for reorganizing''

diverse development activities into a systematic areawide progr40, A
0

second characteristic premise is that the territorial area is a social

unit within which problems and 'needs can be identified, programs formu-

toted, leadership developed, and citizen's9port mobilized.

From the federal point of view, the multi-county organizations are

an innovative mechanism for federal- state -local cooperation in implement-
.)

ing national policies. On'th other hand, such cooperative arrangentents

#-raise profound questione.,abo4t division of power between the new struc-

tures and the old: "Local goVernments, while urgently needing federal

money, have strived to minimize the. inroads of new organizations on their

traditional authority: In so doing, they have minimized the influence

of vertical patterns of interactionand attempted to strengthen horizontal

community ties.

The most popular form of multi-county organization nationally ie

the "association of local governments" (variously entitled "federations" or

"councils") in which each local goverftMent unit enters as an equal member

and the governing board consists wholly of local, elected officials.

These associations have mainly consultative and advisory functions and

sometimes legal capacity for joint exercise 9f governmental powers. The

member governments usually resist any movement toward, organization of a.

regional government, however, in an effort to minimize vertical integra-

tion and maintain some semblance of local autonomy, 4

4.
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In its ideal form, therefore,, the multi- county unit does provide a

asis for effective partnership between local, state,.andlederal efforts.

The.rcgional unit can be a more viable mechanism for interrelating rural

and urban concerns, for organizing, financing and supporting a professional

planning 5nddevelopment staffand for more efficient implementation of
. 2

federhl and stdte'initiated areawide economic and sociarprogriams. It

must be remembered, however, that the capabilities of local oommunity

leaders area key ingredient in the effectiyenesq with,which multi-county

organizations function to achieve integration of governmntal, and ether

community serviced%

A
Having noted these possibilities forlbse. of multi-county areas anal

training of rural leaders, it is obvious they.are not a panacea for the

resolution of all rural public service problems. Rather, they are tools

that will only be helpful if designed and used with careful attention to,

their limited purposes. It may be appropriate to conclude that area

organizations should attempt to fill the gaps that exist in'the efficiencies
- I ,

and the effectiveness of existing jurisdictions, but should not necessarily

attempt to replaoe existing governmental structures except in extreme
-

instances when such structures are clearly no longerlviable.

Local representative government should be preserved rather than

diluted. However, pooling of some presently inefficient local .government

functions could serve to strengthen representativeness--by,allowing

elected officials more time and resources to deal with the lalrger problems

of planning and development.rather'than supervising overlapping and in-

efficieuc public services. Most obviously, rural community leaders must
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also acquire _the- prganizational skills and know-how to participate more

fully in extra-local decisiOn-making processes. In this way rural

communities might hope to strengthen service integration at the local level'

by enhancing their horizontal patterns of interaction while also taking

advantage of-the resources and talent outside of their local,. community.

MODELS OF ALTERNATIVE SERVICE DELIVERY SYSTEMS

o

Having noted some criteria for evaluating the adequacy of rural public

services, th -impact of social forces upon rural community services, and the

potential role of leadership training and multi-county units in improving

service deliver systems, the following organizational structures or models,

are suggested mgldels attempt to achieve efficiency and effectiveness in pro7-

viding rural public services and also attempt to take advantage of the unique

characteristics of sparsely settled areas in achieving service integration.

Although rho single service delivery system is likely to Completely

solve the problems ofiservice duplication, incoherence,4and discontinuity,

many authorities argue for the functional organization and'structural in-

tegration of separate.service agencies. When service organizations are

functionally interrelated, the output of one service organization becomes

the input for another. To illustrate, suppose a female client wishes

regular employment but does not have the requisite technical skills or

access to day-care facilitiep for e ,preschool children. To achieve the

goal of employment for this client, day-care facilities must first be

located'so the client can participate in a job training program and, fol-

lowing this, job placement must be secured. The output--locating appropriate
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day-care facilities--becomes the input to the job training program, the

output of which in turn provides the input.to the job placement program.

The proper timing mild sequencing of these various service phases is critical,
1.*

to an effective service outcome. If any one of these three steps fails,

or occurs out of sequence, the service delivery system has-failed the

client.

To achieve service integration and, to overcome the problems of
o

k

duplication, incoherence, and discontinuity, coordination of the policies

of separate public service agencies must be achieved. ,Reorganization of

public service drganizations along functional lines is recommended as a

4

highly viable method of providing some coherence to the policies, goals,

and functions of public service agTcies. If functional reorganization

is achieved, it will effectively destroy the autonomy of independent public

service organizations. Under a, fun_ organizational-Structure, each
2

agency becomes subservient to the overall goal of providing integrated,

coherent, and complete serliices to the client group. Such subservience

extends to issues of policy, goals, joint funding, and,use of personnel.

Multi-Legged model

Kraenzil argues that the American people, via federal government,

subsid must cooperate to increase the quality and range ,of rural com-
f

munity services and at al same time lower the direct per capita cost to

rural residents [8]:7, Thih premise, of federal government subsidy to rural

sparsely settled areas of the nation, is basic to his suggestion that

"multi-legged service centers'' be organized to provide a full range of
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citizens. Using the multi-legged service

center approach, yr thin a sparsely sett )d geographic area, certain com-

munities would/be selected as service iding centers. For examp4.e,

"Community,A" might be ddsfknated the mental health retardation center,

"Community B" the vocational rehabilitation aid job training center, and

, so on. In this way selected communities within a large geographic area

would be designated as functional service centers for a larger geographic

area. Using the multi-legged service center approach, the functional
/
viability of separate, but presentiy'competing, service centers could

be enhanced and maintained.

Functi'onal specialization °of rural communities is not a new suggestion/

but this approach of comprehensive planning for service delivery to rura

areas is innovative. Under the multi-legged service center approach

residents of rural, sparsely populated areas would still travel some dis-

tance to secure needed services. However, by encouraging selected com-

communities within a sparsely settled area to specialize in the delivery

of cltain services, the relative inaccessibility of public se ?vices

(in terms of travel, time, and money expenditure4 would be decreased and

the functional viability of presently declining rural comMUnities'could

be enhanced. However, such a System of service delivery depends upon

heavy subsidy from federal'sources Kraenzilargues that sudh subsidy

must be proVided to"enhancethe quality of rural life and to maintain

rural population levels.
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Circuit rider approach,

Criterr ,a of economic efficiency continue ast.the most prominent

g .
i

0 - -

measures employed in determining whether or ncl a given.public service

will be provided to agiven geographic area. Economies of scale simply

.225'

a

cannot be achieved In areas where the population base is small and geo-

graphically dispersed. For example, in a comparative study of six

counties in the Northern Great Plains, none of the individual communities

studied had populations of sufficient size to economically support corn-.
A ckt-

-'

prehensive, quality, public service systems [11, p. 20].

As long as the criteria of economic efficiendy are employed,

specialized public services must continue to be delivered on a regional

basis. FOr the benefit of client needing, these regional services, a

regional centralized service complex is suggested; having,a service coup-
, 4

seling staff capable of providInskomprehensive service counseling. This
3

service"compiex could provide not only informationand service referral,

' but also space where circuit riding regional speci lists could meet wit

local clients. Furthermore, in areas having several small populatip

centers, 'the service counselors could ride circuit On a regular bas-is to

\

smaller towns. This pattern Of service delivery is presently,available.

in some communities in the Northern Great Plains, particularly for pro-

vision of mental health, rehabilitation, and mental retardation services.

Integration of the services of circuit riders with other nongovern-

mental or voluntary services available in smaller local communities would

also enhance service integration and result in greater effectiveness of

existing public services. Although the circuit rider approach is
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preaently utilized in many rural, sparsely populated areas, often times
. , 4 , .

there is a failure,to integrate the specialized services of the circuit

x
rider with"the normal day-to-day social. services provided by local goVern-

.

Vmental and voluntary associations. To be optimally effective, greater

integration of these various services is recommended:

Technological model -

Not long ago, as represTtatives of several human service

agencies in the Chattanooga area were meeting, the discussion

turned t3 a woman with grown children who had moved from

agency to agency most of her adult, life. No agency had

ever recommended her for physical examination. One was

promptly ordered. The results indicated the woman was

suffering minor braifi damage that could be effectively

'treated with medicine. Thus, after the woman spent 20 years

as a dependent welfare client, we found that she only

uired a small amoutit of medication each day to enjoy a

rmal, prOductive existence.t Unfortunately, she is

esentative of the literally millions of people nation-

wide ith-real needs who are frequently 'swapped from one

agency to another in our cities for treatment of their

crises, h as Abraham of old'wandered through the land

[15].

o reduce, hopefully eliminate, the repeated failures of.urban

servic agencies to diagnose and provided needed client

2 I 0
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services, as illustrated in the aboVe example, computerized systems haVe4

been developed to coordinate and combine the serV7icesvf.s,variety df

public service agenc).es. However, the applicatiLon,Of computer technology

to rural, sparsely settled areas has been more recent. Potentially, the

application of computer technology to service delivery can overcome prob-

lems of fragmented authority, uncoordinated planning, lack of communication,

inadequate and(or) duplicate record-keeping, and unclear priorities among

the variety of diverse ServIce providers in any community set4ihg. Com-

puter technology could ippropriately and successfully be applied tO,improve

the range and quality of rural public services by combining supportive

I
services such as outreach, recruitment, intake, assessment, reterri,

follow-up, finance, and even transportation.

The abgence of medical specialists in rural, sparsely settled areas

is particularly severe. Use of computer technology and two-way closed

circuit television systems could readily link rural health practitioners

with the specialized services and personnel available in urban centers.

Case histories could be, computerized and readily transmitted to service

proyiders in rural or urban regions as their clients move from one loca-

tiOn in another. In special problem cases, relatively isolated service

providers would have quick and ready access to consult with specialists

in distant urban centers. Obviously, the"utilization of such sophisticated

technology would be quite costly. However, the quality and range of rural
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public services would be vastly improved and plore offective oLtomess

N.
achieved Although immediate financiarcost§ would be h gh, long-run

human resource savings wbuld far outweigh, the short-run ecoiiomic i -

sb
(,

efficiencies.

Choosing the best model

a

*No one service integratiolimodelwill adequately solve.the diverse

and duliple problems of coordinated and comprehensive service delivery.
a

For example, one might determi* that the "multi-legged service center"

approach is most suited to a given rural areal.buf that elemell f the

"fechnological model" or the "circuit rider model" would be wor bile
Q.

k
,supplements:

In considering which model might appropriately be applied to a

given situation, tbeicriteria of service adequacy outlined earliet could

be applied to a given situation to determine the shortcomings and

strengths of the public service delivery arrangement. To illustrate,

Figure 7.2 depicts six discreet elements of any public ,service system.

One would want to examine in detail the manner in which the organi-

zation is structured, and assess the extent to which interorganizational

coordination or structural linkages have been developed among and between

other area service providers. If lihkages have not been developed, one

would want to determine why. Perhaps a,historical pattern of ine*6c-

agency jealousies has developed which effectively precludes cooperhaVe
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Figure 7 . 2 . Elements of public service i s m
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planning. Or perhaps a desire to maintain single-agency independence

and autonomy has interfered with effarts to integrate services. Or

more simply,. perhaps no authority has assumedthe leadership necessary

for the serious consideration-of service integration. One would there-
.,

fore want to identify the reasons for, and obstacles to, structural

integration of Service organizations.

Analysis of the policies,-goals, and objectives of all locil

service agencies is a prerequisite to achieving coordinated; eomprep-

hensive service planning. When policies and goals overlap or where

duplication exists, one would want to assess the extent to which func-

tional specialization might lead to greater efficiency and effective-

ness of service delivery. Often, funding agencies impOse cons aints

dpon service providers. For example, the policies ands oals of the

service agency may be carefully stipulated and controlltd by the fund-

ing agency. Knowledge of these built-in structural conraints is

needed to realistically plan service integration systems.
.

.

Knowledge of the per capita cost of providing the service is

important, particularly to social. planners concerned with the "effigy

I
r cienc)' aspects of service deliVery. Per capita -cost may be reduced

by the joint use of service personnel, physical facilities, and expensive

service technology (i.e.,-two-way, closed-circuit television and computer

data processing systems). Therefore, one would want to assess the
to

extent to which joint use of these common resources might be facilitated.

2 1 I
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Th

'The jurisdictional areas of related service agencies must be

carefully
r eviewed to determine"where overlaph.as-well as gaps in

4

jurisdictions occur. Some service areas may be so large geographically,

or some locations within the jurisdidlon so isollted, that-potential

>.

clients do not have access to the service agency. In such cases the
.

,

d
"circuit rider approach" to service delivety may enhante accessibility

and effectively reduce geographic barriers to service entry.

Finally_ one would want to carefully evaluate the degree of

continuity and coherence of the service delivery system. When different

service functions are pursued by separate service-agencies.withoUt

4"" .
any relationship to one another, incohe Ice results. Likewise, dis-.relationship

,1,6

cont nuity in service delivery will esqA' when agencies fail to

provide Component services necessary tlo achieve desired service out-
.--

//
sAdmes. Analysis of case hiStories of service clients would be useful
'

in this respect, keeping in mind that the final evaluative criterion

is the e tent to which the services provided result in the desired

service o tcome.
k

The t esis of this chapter has been that theIffectiveness with

which servic delivery arrangements achieve desired' service outcomes

is a more imp rtant evaluative measure than the economic efficienties

,

with which ser ices can be delivered. However, in attempting to

select the "bes " service ntegration model, public service providers

will wish to use
\

both meaSuies of efficiency and of effectiveness. The
1-

goal of any publiC service integration effort is to achieve and enforce

\ t,

\ 0-
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structural relationships or linkages among and between'divpese service

agencieatso that pdsifive service outcomes can beoachieved. This is

especially so in rural, spatIly settled areas of the nation where the'

"social. costs of space" make't even more difficult:to efficiently

deliver public Iservices\in an efflecelve manner.

a

4, 7

o -
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CHAPTER EIGHT
L

The Planner as Implementer: Planning Ries

ERIC C. FREUND AID JOHN A. QUINN

ALTHOUGH. PLANNING can be a powerful tool for commpnity advancement, it

can only be.applied effectively when its limitations are carefully re-

spected. The most important limitation, which is obvious but frequently

neglected, is the capacity for plan implementation. However complicAted

the formulation of plans may be, the implementation of those plans, is

infinitely more difficult.

Effgctive goal setting depends on,skillful leadership, but even more

Sophistication is required for putting plans into action. Implementition

depends on people: realistic leaders know this and are aided by skillful

planners who reduce difficulties by structuring plans that can be attained,

plans that respect the limitations of local capabilixy for implementation.

Planning dois not solve problems; it only provides'a means for choosing

a rational, coordinated approach to problems that is acceptable tolthe

community. Planning cannot be'used to effect extensive changes in cul-

tural values; therefvpre,the realistic planner must accept the fact that

cultural traits, like) facts of local rainfall and average temperature,

place limitations on his ange of choices.

During the 1960s and now in the 70s, we have Witnessed,considerable

turmoil in our political system. Part of the controversy revolves about

235
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representative versus participatory democracy: we have mitnessed_majority

representation and minority participation. However, majority and'minority

definitions often appear to be abstract and hazy, due in part to our

pluralistic society. As'individgals we selectively group ourselves in

majority camps, and often at the same time in minority camps, the selec-

tion appearing to be based on the urgent issue of the moment.

We have also seen, as in relatively'few other countries, a high degreg

of publi&education accompanied by an almost ubiquitous sophistication.

A "lettered elite" has emerged: occupations are fast becoming professions

and the professions regularly assess their obligations, responsibilities,

and their "roles" in society.

Societal pressures and constraints assume paramount importance when

one begins to review the possible roles for professionals. Planners

appear to indulge in frequent self-examination.' Periodically, articles

in the Journal of the American Instituteof Planners and other similar

publications address the question, "What is the role of planning and

planners in tolly's society?"

A 'Ole may be defined as a social positionthat has certain patterns

of behavior associated with it. Roles are mandates on behavior; regard-

less of personality, individuals who occupy a role are likely to behave

in approximately similar ways because of what is expected of them. In

an analysis of a social setting (for instance, planners in a rural area),

we should understand the influence of roles, understanding what individuals

are compelled to do or are likely to do under the influence of the man-

dates built into the system. We also need to recognize that often there

2 51
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is a "role" conflict, or an identity crisis, particularly for the planner

who has certain role expectations associated with the "profession" as

opposed to the role expectations appropriate to the social setting within

which the planner finds operational. lithe case of the "sophis-

tiChted" city planner in an "unsophisticated" rural area he might, relative

to population distribution, be representative of society as a whole, as

opposed to the local rural community; perhaps in a sense, a majority versus

a minority issue.

At this juncture it might be useful to examine some of the,character-

istics of rural areas as compared to urban areas. It could be said that

they might exhibit:

1. Less sophistication.

2. More concern for basic services and facilities.

3. A preference for elected gffiiials as opposed to appointed

4. A need for "organization"\ o forge united fronts on issues of

importance.

5. An innate suspicion of "exert" outsider.

6. An irrationality toward decision making.

Each of these factors operates against the expectatiOns of the'professional

planner in terms of-his or her role, and also suggests different role

possibilities. In making such an examination, it is difficult

nize the similarity of this situation to that confronting the city plannei

in the central city.
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Turning now from the planner to his agency, images play an increas-.

A

ingly important part in the relations of organizations with their environ-

ment. Individuals act in accordance with the way in which they perceive; .1

they therefore act toward organizations on t basis of their impressions

of them. Public impressions are becoming more important to an increasing

number of. organizations since, in our complex society, impressions gained

ata distance increasingly substitute for close, direct contact; yet

direct contact is the hallMark of rural local government. Thus, the more

remote'.the plannng agency, the more it sets itself apart from the typical

local'rutal government and the less likely is its image to be positive. .

The planner obviously plays a crucial role here in the relationship be-

tween his agency and the local community.

ECLECTICS

One approach to the analysis of roles is to draw parallels or to use'.

well-known examples for comparison. It is not uncommon for planners to

use the medical profession for comparative purposes. Two main divisions

of the profession are well recognized: the general practitioner and the'

specialist.

Ric f. the COmmunity.

The general practitioner

The smaller the agency, the more ikely° it is to adopt the role of

the general,practitioner: a generalist who diagnoses ills, takes care of

minor complaints, and calls in. specialist for consultation when required.
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As in the case of the country doctor, this role ion the endangered

species list. Many rural county planning offices have jobs of this type

available for the young, aspiring planner. However, like the intern in

the "Big City," the graduating planner sees this type of employment as

something to be avoided. The hours are terrible, the cultural scene just

about zero, the pay isn't that great, and the long-range opportunities

-are not exciting.

There are, o,f course, other compensations which appeal to some. If

one really want§ to get to know his patients, their history, the ' "whole

-

story," there is nothing like the G.P. role. We have also seen this kind

of role evolve in the central city in the person of the advocate planner

or the store front planner who has a concern for the neighborhood and the

people.living there, coupled with a general' understanding of planning;

official "red tape," and how to cut it. The problem with this kind of

role is that usually the planndr becomes so'immersed'in the details of

day-to-d ay problems that he rarely has the opportunity to plan at longer

range. He does, howeer, cupy a key position in the total implementation

effort. If successful in his efforts, he can have a real and meaningful

rapport' with the people of the community and can use his influence to sup-

port good plannning proposals or to suggest appropriate alternatives.

He may also serve as a vital, communications link between the local com-

munity and the higher level,decision makers, whereby he interprets to

each what is being proposed and relays counter proposals.

More typically, the generalist ina rural area has,nOt had any formal

planning t ining oi.education but may come from a related discipline.
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It will often be a "one ptofepsional" p ration aided,, perhaps, byi

technician (or paramedic) and some sclerical assistance. Such an office

41will-have-limited special capabilities but will often possess a larger

reservoir of information useful in problem definition and many outside

contacts useful in problem solution.

The specialist

As the- planning agency expands in size, the parallel with the medical

profession becomes more apparent. Two or mere practitioners will be

'housed together for convenience and professional consultation, and larger,

more formal organizations, rather like a clinic, may emerge.

There are as many specialites in the planning profession as in the

medical. One has only to decide how "special" the specialty is to be.

Physical plannerscan specialize in land u e, design, natural resources,

public facilities, or in one of many ot er areas or subdivisions of each.

Even the regional planning agency, or clinic, has the equivalent of a G.P.

in its diagnostic and internal medi "specialists." However, he7has
3

close at hand many associates whospend full time on special' problems.

Some parallels will be obvious: circulation=traffic, fog instance;

surgery=cOnstruction; plastic surgerydurbpn renewal; obstetrics and pedi-

atrics=new town construction; and so on--the list is only limited by one's

imagination. But what of rural areas? What kind of specialties seem

more apropriate? In a typical rurll area, the public facilities tend

to be older--perhaps geriatrics is suggested or rural renewal might suggest

taasic surgery and cardiological assistance. Certainly heulatology would
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be involved, and perhaps psychiatry could play a part, in the guise of

the community development specialist.

The specific list and the various parallels between the professions

may vary, yet several important factors seem to be relevant,an0 common

to both. As the agency grows, specialization becomes possible and indeed

necessary; likewiSe, public information and public relations become more

necessary. Another important similarity between the two professions is

a growing awareness of the lack of service in rural areas and the need

for more attention .and assistance to rural communities. It,is crucial to

both professions that this need be met by training individuals who will

be willing t9 serve in these.areas rathtir than in the city.

Increasingly, paramedics are suggested to relieve the problem of a

shortage of medical staff. Perhaps the training.of paraplanners should

be examined to see if this might overcome the shortage of planners in

rural areas. Paramedics have received intensive training courses, usually

in the armed forces: intensive training could similarly be provided for

paraplanners.

One final observation on the similarities between the two professions:

While the medical profession is expressing deep eoncern for the length of

time that elapses before the fledgling MD can begin practice, the plan-

ning profession does not appear to have addressed itself to this problem;

indeed, it would appear that the period of training is becoming more

lengthy rather than being reduced. Is this a function of prdfessional

maturity or does it represent an inability to be able to respond to the

needs of the times2 One can only speculate.
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CONVENTUALS

Before we examine specific roles of planners in depth, according to

the specialties which form their chief occupations, it may be helpful to

consider some of the possible motivations that might'have induced them to

enter the planning profession in the first place. 'In doing this, we are,

of course, recOgniging that there may be two influences on the planning

product: the personality of the planner and'the way in which he or she

goes about the ing process.

,4?"

Unlike many other professions where the paraMeters may be closely,

In

or narrowlydef ed, the planning professionals alluringly interdisciplinary

in nature, offer gan almost infinite number of vartations to the would-

; be practitioner. These variations may range from elements that are almost

wholly physically oriented (exemplified by specialties such awtranspor-A1

tation planning, urban design, or environmental planning),'to those dot

are mainly socially oriented (such as health services delivery systems

planning or the social aspects of the provision rbr housing). The so-
h

called "advocate planning" for minority
$groups which would otherwise

. ,

remain unrepresented might also fall trilkEhis latter caEegory.

Between the groups involved in these specialties that occiby opposite

ends of the planning spectrum falls a wide variety of types of.professional

involvement and consequently an equally wide variety of personalities,

each-of which is attracted by some facet of the selected speciality.

Permeating the whole profession is the siren lure of Utopia, for dne,of

the constant goals of planning programs- isosome expression of the philos-
,

ophy that the world,. or at least the community involved, should be made a
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_better place in which to live and that this can be achieved through the

planning process. There is no doubt that this gives the professiot a

certain "pizazz" which has a particular appeal to some of idealistic,

temperament, but we mustsnot assume that all .planners are cast in this

mold, for,many may regard planning as just one of many alternative pro-

fessions open to their talents and may make a final selection on the

basp of its interdisciplinary nature, or of its potential as one of etlit.:0

newer professions still in a process of evolution.

%
For those who We-have called the "TheConventuals," planning has a

special' appeal hecaose it offers them an opportunity to release the' pent-
40o

up energy of deeply seated convictions which are sometimes of a social,

sometimes of an almost religious, nature.

Among those attracted would undoubtedly'be -found many with a highly

developed sense of social justice. These might range from the young.

idealist; anxious, to improve the world around him or her .(for the profes-

sion is attracting increasing numbers of women today), to the social

worker who, beinig frustrated by the difficulties attending the Amprovement

of merely' one f mily unit, sees in the planning profession an opportunity

for achieving improvement asse.

We may, also encounter others who might put themselves in'-this general

category. They might ra ge from those that thinkof themselves as gudr-
f

dians of "the public in erest" (which interest they interpret and define)

to those who, set themselves up as models of morel propriety and exhort

the public to follow policies, which they consider appropriate for the com-

munity. Froth time to time we may also meet the "Philosopher,King" who,
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/p

confident in his own infallibility and r-1-477?ticular philosophy

regarding the direction which the community should take in the future,

attempts to persuade the community to his way of thinking.

Sometimes, philosophy may wander almost into the reaIths of mysticism

whereby the planner may feel that he knows instinctively what is the best

road to follow in any given circumstance. This may develop into a cult

where several of like mindw,may meet together to discuss solutions to the

problems of humanity or, on the more mOdest s e, to the problems of their

comminities. Where there are sufficient adherents to the'cult, it may

bloom into a group which; in due fullness of time, may become a profes-
4

sional society.to which some members will adhere with almost monastic

fervour. There may yet be Othei members of the planning fraternity who

would claim to be pragmatists; rejecting philosophy and cultism, and not

yet ready to accept the planning function as a science, who would claim

to practice an art form, taking to themselves a special expise in

"the art of Manning."

41)
Now, having dissected some of the personalities to be found in the

planning field (and, use suspect ±n many ocher professional fields), let

us proceed to an examination of Various types of planners as identified

by their specialties or by the way in which they proceed to carry out

the pianniTikfunCtion.

233.
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Tra itionals

Of all types of planners, the technician planner is rightfully

mentioned\first for he is the salt of earth, the indispensable ingredient

in any planiiiu organization. He represents the pragmatist operating in

a specialty, and as planning is concerned with finding the best way of-

. ,

producing required results, a firm foundation of facts and the arrange-
,

.

ment Pr such facts in a useful order is invaluable to the whole planning

process. This is file province of the technical planner.

The technical planner may operate in a variety of specialized areas

41)

Within the planning function. He may be a demographer examining past

,

population trends and projecting these .for a specific number of 'years into 0.

r/

the future.
>
Without knOWledge og eh- enteto tp be served in that'futureo.

t

4(

both ip terms of numbers, ages,and sex, it would not be possele to -plan

.k.

for their requirements: He may he an economist, estimating the' way in
4 .W

whih, based on trends, the
)

community may be eXpected to earn its keep in

A 0 .

the future, and loakingat new directions that may have--46 be taken in

the economy to assure this. He may be a land use planner engaged/ in sti-

\

mating the amount of land required in the future, its use, and its location,

necessary to accPmmodate the po nd the economic ,activity forbcast

by others. He alsoimihht/be a vansp rtatiph s cialiSt estimating the'

road locations and dimensions required'in the,fadre-ta,service.the antici-

pated population. in its, use of land' in the predicted manner. He "Should

4

also be aware of the effect on the community of the transportation, proposals
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he makes and include this in the report he prepares for those whO are
.

. t
to make policy decisions.

There are many other types of technicians 1/1 additibn to.those

mentioneAbove, the work that they do being merely a means7-trogian

indispensable mes-to the end of formulating a viable and'acc table

* )plan. They carry Out the basic researc necessary' ord'er to R ovide
, \ .. . R

the firm data foundation requlred in forulation of the ,plan',;applying

,;
this to their own spec'ialftie6.. The policy.I'makers are thus pro-vided

° 4
. A+ ' (----.44'.)..4' . ,,tt

with al1,0e_facts.r,equired 0 them- to make decisions.

.

They increasing comple4ty of mo er demands detailed knowledge

'Ploof many-spbjectp relating to the area for which a plan is to be formulated.
, ..

% .
.

,

These details may have td,be displa d
,

i a very specific manner, and in

recent yia?saccurate. quantification, wher possible, has become an ab
4 w

lute necessity, parXticularly in large.communities, metropolitan areas,

and regions. The need for such quantification and an ability to manipulate

large-quantities of data, has 41 Vili'ise_to a n!ew type of technician in

sx

the planning organization. He is the data,mi.4agement specialist who may

range(in ability from a mere machine operator to a computer programmer

,

capable of preparing programs for the execution of special tasks required

typethe type of planning being carried .o4t by the planning agency. A few

years ago such a special's did not exist now, in many agencies, the data

management specialis indispensabl= member of the team.

'I,

..--
The technician is, *deed, the pragma t in his Specialty, his

pragmatism extending to estimates of the rel bility of the data he
... -
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provides for the present and future., However, productiOil\of accurate

,data does not produce a plan directly because it must be weighed and

0 assessed with other factors before firm decisions may be made. It may

be said, therefore, that those who are capable of making accurate decisions

/
are really(the pragmatists, for they have to take all factors into account

in predicting what will really happen in the future rather that what is

supposed to happen in each of the spheres, which is the province of the

technician.

In the transformation of the work of the technicians into a document

that may be of maximum use to the policy.makers, the "Administrator-4

Manager," more familiarly.,known a.atha Planning Director or Executive

Director, is an indispensable catalyst whose role we will next examine.
a

The administrator-manager

To the staff of the planning unit, the administrator-manager is "the

Boss" or, less coloquially when referring to him publicly, "the Director"

or "the Executive Director." To the public, the director. is identified

it.
strongly wit the planning department Or the planning commission to the

extent that to some he is'the department pr the commission. This is so

because he is very visible, its often qukSted in the press, and appears not

infrequently on television or in person at planning commissions and other

meetings. To the planning commission with its\own staff, the director is

the one they look to for information when it is wanted and in the form it

is wanted. They also ex t him-to keep the official planning machinery

in finely tuned and efficient order and in consonance with the standards
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4

to which they adhere. In cases whervhe planning staff is employed

direcLy by-a unit of local government, that unit. through its chief

executive, D..11 have similar expectations of the director to those of the

planning commission. In Addition, the president of a illage,-the maj7o'r

of a city, or the\hairman of the county board may regard the director,

or the planning function in general, as a useful safety valve for releas-
acr-

ing the kinds of plZitical pressures that are generated by land use policy

and control porblems. These "hot potatoes" may be switched to'thei plan-

ning function "for study and recommendation" and thus proviie the chief

executive With a breathing' space in which a solution can be formulated

and in which, passions may cool and pressures subside.

The director thus plays-several roles, in each of which technical

competence and personality must be appropriate for optimum impact. He

) rmust be a good stiff administrator capable of choosiwg good technical

and clerical team and,of maintaining its morale. He must be able to give

technical, leadership in order to direct required projects both in content

and quality, and he must also have a "feel" for the way in which a report

should be presented to his superiors for maximum impact.

In addition, the director should have a lively appreciation of the

need for good public relations which should permeate all his activities.

This infers an understanding of the news media and an approp'riate relation-

ship whereby the media will have a reliable sourceiof information and the

Manning agency will have an outlet for news 'which it wishes to be re-,

leased to the public at specific times.

2162
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Closely allied to a good sense of public relations is an instinctive

sense for what is politically feasible within the milieu in which the

planning-function operates. This will often sUggest both the content of

a report (or a suggested course of action)- and the way in which it is

presented. To this extent, the director becomes a politician, and there

is no doubt that some of the most successful planning directors have been

. those with an understanding, of the political fields in which,they operated.

The'extent to which a planning administrator should become involved in

politics is a matter of opinion which we will,discusa later. For the

moment we will assume that involvement only extends to an understanding

and a famigarity with the local political scene, not to paktisan involve-

ment in its operation.

One final function that the planning director perfokms is concerned

with obtaining outside funds, particularly from the federal government.

He should thus set up within his organization an intelligence system which

keeps him well informed on the types of funds available and on eligibility

requirements. He should also acquire some facility in the technique of

applying for funds, a technique which "the Grantsman," next to be disfiussed

has developed to a fine art.

It can be seen from this short discussiOn that the administrator-

manager, tar planning diredtor, has to be a person with technical,

managerial,and political skill. These abilities have to be well supple-

mented by personal qualities which enable him or her to operate success-

fully in what is frequently a politically sensitive environment. The

263,
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ability to operate efficiently under both phys1lcal and political pressure

and a willingness to attend attenuated meetings in evening hours are

hallmarks of the successful planning director. They are also the hall-

marks of success for executives in many other fields of endeavor.

the New Breed

The grantsman

The role of the grantsman has developed over the years in direct

proportion.to the number of grants available, particularly from the federal

government but also in cluding some of the large foundations. As we have

mentioned, the planning executiJ must have something of the grantsman in

him, for he will he well awaroiof the need to obtain funding for technical

-studies and for carrying on a required planning functihn which may be

beyond the ability of his loCal goverriment unit to support. However, the

busy,planning e \e cutive has other duties to perform, and in a small agency

there may not exist a need for a larger fund-raising function...,

ef
By contrast, in the large agency there may be many functions and:

projects which could, with advantage, be undertaken for which federal

funds are available and for which the agency may be eligible. In such a

case a staff member could spend a considera4e amount Of time on searching

for grants and in applying ,far them. In some cases the support to be

gained might well justify the maintenance of,a staff member in Washington,

close to the action center, so that the- nature of fund availability and .

the way in which application should be made could be known at the earliest

opportunity.

2i1
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The grantsmen may sometimes be a planning technician, but he is

really more akin to the professional lobbyist or politician. He is well

aware of the kind of prajeCtsin which his'agency would be interested,

and of their eligibility. He will have some sense of the expertise avail-

able within the agency and of the East faCtors associated with it; he will

also be aware of the allowable costs authorized in the federal or,Other

available program. All of .this famiAarity with the essential subject

matter required to enter into a grant application format enables the

grantsmen to put together grant "packages" with facility. If a grantsman

also has professional skills as a planner, he may obviously vary his

activities in accordance with the overall availability of grant funds,'

reverting to a purely technical role when and if programs decline.' If a

11

grantsman has no other role in an agency, then his perpetuation as a

staff member will depend on his abilitAto cover his salary with the amount

of grant Monies received. Pie availability of-grants at central level

gave rise to th\grantsman; the introduction of revenue sharing may well

be the forerunner ofTEddecline as a vseparate breed of -professional

within the planning function.

AM.

The advocate

Planners have always been.advocates, defending or espousing caused

1
by arguments contained in the reports they prepare and in the advice they

give to government. Hofaever, they have traditionally worked faro-various

levels of established government or for, those clients that could.afford

to pay for their services as consultants.

2 6 5
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As a result of the social turmoil and awakening o social conscience

of the 1960s, some planners, who were concerned Tdith social welfare found

themselves involved ab citizens and often as protagonists against local

govei-nment. This type of involvethent became known as adyo acy planning,a

and those that practiced it were known as "advocate,plannera." As noted

in one planning reference:

The role of advocacy planning...is based on the thesis

that not all city planning proposals thust be developed

by a public agency and its consultants; that citizens

holding special sets of values about community development

might call upon the assistance of a professional plann

to prepare a plan advocating their views. The essence

of advocacy planning is the encouragement of organizatio

on the part of those people who are most often the

objects of planning activities--that is, those most

often "planned for" [1].

The greatest thrust of advocacy planning has on behalf of t e

underprivileged who historically have been apathetic, uninformed, and L

tpossessed byba see of powerlessness. Advocate planning groups have been

established in numerous areas across the country, their numbers strongly

ON,

augmented by young university students in various professional programs.

A national_planning organization, Planners for Equal Opportunity, was

created in 1964 provide a rallying point and information exchange for

those involved in thi special area of concern.

2 66
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Many advOcate planners working to assist low-income neighborhoods

frequently did so without pay or at very low salaries, sometimes provided

with foundation support. The survival of such activity, worthy though

,1
it may be, depends on w ether resources can be found to support profes-

sionals who'work for indigent clients. An activity that is supported by

young philanthropists cannot be expected to weather the attrition of

novelty and changing times. To survive, the foundation laid inthe 1960s

must be supported in a reliable manner, Perhaps in the way that legal aid

is nOw provided for those that cannot afford to pay. In addition, legis-

lation relating to planning activity must provide that Affected groups

are to be represented professionally so that the community may have the

benefit of-their point of view. Only in this way may participatory

democracy be assured.

The scholar ter;

The scholar-planner is a phenomenon that has been with us a long time.

It might be argued that some of the early philosophers and scholars, such

as Plato and Sir Thomas More, were really planners in disguise when they

were proposing their Utiopian communities, and many others could be clas-

sified in like ma,hner from the famous to the more humble.

No doubt he was around in thse*".days when Daniel Burnham was proposing

his plans for Chicago and was probably advocating these plans, or making

suggestions for their improvement,' from the remote reaches of his univer-

sity study. In those days he would probably have been a member of one

of the design professions, suggesting various measures to achieve "the
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City Beautiful" in ac34emic isolation, far removed from the fields of

action, where practitioners battled against odds to turn comparatively

modest plans into, reality.

The contemporary scholar-planner la a much'more complex ingividual,

for he may come from a variety of backgrounds. He is, however, often

characterized by profuse writing or'lecturing, sometimes coupled With

marked absence of practical experience or achievement in the field.

George Bernard Shaw may have had him in mind when he noted that, "He who

can, does.' He who cannot, teaches," But we would, in all fairness,

observe that this comes about partly"because many who teach are drawn from

the ranks of former students who progress steadily from the baccalaureate
f

to the master's degree and then on to the dRptorate without being con-

strained in any way to obtain practical experience. This might not be

inappropriate in many theoretical fields, but it would seem a doubtful
6

route to follow in a profe ional field. The profession may, hopefully,4

correct this anomaly some time ill

7
Shavian wit being true will, not

(.

future so that any possibility of

t generations of planning students

'adversely. We might also note that some people are "thinkers" rather

thin "doers," and a strong ability to perform both these functions ade-
A)

quately, together with an ability to glide gently from academia into

professional practice and back again with frequency, is not'given to many.

The wrifings of such schoYar7planners appear In appropriate referred

professional journals, in books, and in conference proceedings. Through

them the writers often become well known and achieve an academic reputation
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,
in their fieldtHgwevAr, unless they have considerable professional

, experience which makes their ideas capable of effective implementation,

the impact of their work on the -so ution of day-to-day problems tends to.

be minimal, for application requires a "middleman." He is the practicing

planner who takes hold of some of the scholar's ideas, puts them into a

form that can be implemented, and tries them out. Thus, theory is trans-

formed. into the practical solution of a community Problem.

There are those who hold that scholar-planners are motivated by an

urge for greater knowledge as to how to plan better, and that they are

the direct builders of the discipline of plnning, whereas practicing

planners apply what is already known. The scholar-planner also teaches

students in such a day that they may be able to deal cdth future planning

issues not yet-being dealt with in professional practice. This may be

true, but it cannot be denied that some solid practice experience might

well enable the scholar to anticipate future problems and solutions in a

,much more pragmatic manner, thus making implementation more immediate.

Not all scholar-planners are to be found in universities, of course,

for some of those who, for one reason or another, fail to find a place

within ivy walls may be found in the research departments of large plan-

ning agencies, or in similar departments, disguised as technicians and

hiding behind reams of computer printouts or copies of current and past

research reports.

Such scholars are not lost completely to the educational field,

however, for t6ey often keep in touch with their nearest universities and

from time to time sally -forth to do battle in the seminar room or lecture
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hall, passing on to neophyte planners the benefit of their observations.

They thus perform a most valuable lunction, not only in their agencies

but also in adding depth to the acaemic planning courses unata enough

to obtain their services.

These scholars sometimes find their way, later, universities,

where they then have the opportunity of committing som

to paper. They join the ranks of those academics wh

heir ideas

.

experience

in professional'practice, often becoMing sole of the most ff ctive teachers

of future plannGs and the authors of books which find fiont places on the

shelves of planning agency librariesAto be used as reference books on a

day-to-dayibasis.
f 11

The politico

In discussing the role of the'administrator-manager, it was pointed

out that, although he should have an understanding of political environ-

ment within whigh his activities took place, this did not necessarily

mean that he himself should become politically active. This is in keeping

with the philosophy thata the planner should be concerned with the deter-

tinablon, of means and not ends. It follows that he 'Should make every
A

attempt to obtain a definition of required goals and objectives from his

client, be it government body or private organization, and then structure

the planning process to achieve those goals and objectives.

Sometimes the planner overlooks the necessity of ascertaining his

client's goals and objectives and formulates these himself. He is then

surprised when the resultant plans are rejected. ThilSmaY happen,at the

O
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private level or, more oft& within government, at the political level,

for the politician considers that the formulation of policy:Tthe.goals

and objectives - -lies within' his province, and he w**.notireadily yid

this power.
11

Planners who are in charge of efficient operations for gathering and

manipulating data and.employing sophisticated analytical techniquesy.

computers, and other intelligence apparatus, can. have considerable influence

on political leaders who rely more, and more on scientific methods of anaysis

rather thanon the intuition of yesteryear. The planner may thus acquire

political power vicariously.
t

Perhaps the Planner Politico-is born at this juncture, but he is
4.

surely in transition when he concentrates much more on the ends than on

the means. He emerges clearly, and is seen to be walking the political
r.

road, when,he becomes a political activist and seeks to form a constituency

of his own to achieve the ends he has proposed in the plans he has prepared..

CONCLUSION

The Rural-Urban Dichotomy

We often see the term "dichotomy" used these days in comparing

conditions in rural'areas with those in urban areas. If Sze are to assume

that the term has the same definition as in logic, it is implied that there

is a sharp difference between the two, and that conditiops are contradictive.

At first weimight be inclined to disagree with this suggestion, for

have we not Beard of the increased, standard of living in rural areas

brought about by mechanization, improved communication systems, and the

2.71
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ready availability of electrical power? Have we notilleard of the increas-

ing homogenization of the rural, population exem ied by the farmer
,

works part-time in the'clt , oi'the city dwelle who commutes to the farm

1..to work? As the rural-,-,:ala has become more sophisticated, as the standard

of living has increased, and as the farming industry has become more
5

mechanized, country depends more and more'on town. From time immemorial
)

rural and" urban areas have depended on e/another for food and services,
V

but interdpAndence has never been so complete as now. Thus one would

expect a leveling out of differences and a drifting away from any dichotomy

that may have existed in the past.

Differences still exist, however, in philosophy--although traditional

6

distinctions between farm and nonfarm have weakened considerably--imr

\environment, and in the level of public services available. Thus the

term "dichotomy" may still not be out of place.

el

Unlike urban government, rural governmentis still babedIargely on

the principle of participatory democracy, little-changed over the last

hundred years when life was still lived at a scale whose compass could be

understood by .the individual. Problems were largely of local dimengia

and, could be dealt with adequately by those with long local experience.

-Contemporary problems often have no parallel in the past and may well have

their origins4at removed from local boundaries. They require a regional

perspbctive and aAT.Ionparocilkal outlook for their solution. Local govern-
.

went has responded"to increasing pressures upon it fn v a ious ways, but
lk

basically the townships have, retained their old respodaibl,141es while

counties have "taken up the slack" by adding new committees or officials
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to handle new kinds of functions. Any'problem falling between two
a

or'

more juAsdictions has often been solved temporarily by the creation of,..

1

a "special district,". substituting an ad Hoc solution for a pertanent

one, merely adding to governmental complexity.

County goverhment has traditionally served as a general purpose

entity. It has been responsible. for building and maintaining legal records

of land ownership, mortgages, tax records, and statistics. Ih-some states

the'county collects property and other taxes and makes diSbursemetts on

behalf of the state. Counties administer rural,schools, maintain rural

cemeteries, often deal with boundary disputes, and provide a seat for

rural law enforcement,udicial action, and the administration of elections.

They also deal with ,public health, including mental health in some cases;

housing; sometimes construction and maintenance of airports; parks;

sanitary landfills; and sewage treatment /piants., In addition they pro- .

vide.
C

an administrative center for federal, state, and local welfare and
\

other-programs, and increasingly in recent years, for reaonal planning

activities. These are often related to a myriad'of state and federal \

"programs. for which the county provides the best--perhaps the only--

cooldinating mechanism.

The problems arising through havihg to deal wilt all these responsi-

bilities in increasingly complex circumstances, with an organizatibne

structured for conditions a century ago, need no elaboration., To-compound

these problems, an increasingly soObisticated population demands an ever

higher level of public service's, while reaaportionment now results in a

continuing shift of power and influence from the rural to the urban parts
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of local government. This may not he inappropriate as far as dealing

with pressing urban problems isconcerned, but it certainly,does not aid
v - 6

,.. ,

in the solution Of increasing rural problems..

/
,, .

Now that we have looked at the contemporary situation and problemsR

.of rural government, what are the implications for the planning agency

and for ,phe planner that works in this environment? First, we have noted

that there has been a historical closeness between local.rur4 government.

and the people, coupler with considerable participationlin decision making.

This suggests that the plahning agency should be very visible andIunder-

standable to the public and very responsive to its needs which, in many
4

ways, will differ from the needs of the dense urban area. While the

principles of planning will remain broadly the same in the fural and
t
the

urban area, this planning will b carried out, generally, for a clientele

that is much more conservati e and spread out over a u4uch,mider area.

Because of the lower denqty, services will be more expensive and diffi-
'

cult to provide and there probably will be less money Available than in?

the urban area. This suggests that the planning agency will bed smaller

4Vtin the rural areeeefid supported by 1 s funds than in urban areas.

The planner in such an/ agency will typically be expected to be much

more of a generalist than a specialistlje be `much more gregarious ,than

his urban counte!rpart, and t9 be paid at a lower level. Ale wil also be

expected to keep abreast of all,federal and state assistance p grams'

Tk
that can benefit*the area of his responsibility, and he should Assess a

regidnal erspecitve while maintaining local loyalties and con Bence.

ale to the lithitations placed npon.hisoffice capabilities throu h lack

27-1
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of funds, he will be wise to cultivate operational linkages with profes-

sional agencies at both state and regional levels while maintaining a

distinctly local flavor in the proposals he makes to the policy makers to

whom he responds. As has been noted previously, the planner who is at-

tracted to the rural area may not have had any formal training in the

specialized planning area. Hemay come from a'related discipline, or may

be a young planning professional "on his way up," both types of planner

benefitting from the varied experience and exposure available in this

environment.

Planners: with any of the many types of.personalities that have been

di cussed heretofore could find themselves in a rural sXuation; some, of

co rse, might be expected to haVe a ,longer incumbency than others.- Two

qualities should.undoubtedly be possessed, in addition to professional

competence: first, the planner should be able to relate well to those

with whom he comes into contact, thus fostering a spirit of participation;

second,, he should have a strong sense of practicality and an ability to

marshall 'all available resources to solve the needd of his area of juris-

diction.

d
Asiilirtscript we might 'add that in using the term "dichotomy" we

accept the existence of but two entities: rural and urban. -This may,'

in many cases, be unrealistic, for we ignore completely the phenomenon

of th6 twentieth century -- suburbia - =which now reaches from the outskirts

of the city to merge into the countryside, with some frictiol, at what

:has often been called "the rural-urban fringe," Suburbia Li sufficiently

dIX t from both rutal and urban areas to Merit separate classification;

-)/
low

/I 0)
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0

thus it may be more logical to talk of the "rural-suburban-urban trichotomy"

than of the "rural urban dichotomy."

The suburbanite will be much more sophisticated in his demands, The

,'
area in which he lives will often have a relatively high population density

and will have been deiteloped in contemporary times where all services will

have been installed in consonance with the requirements of modern building,

0
housing, hand other applicable codes. He is not so much concerned with

basic services, for he has these already, but"will probably be pressing

for improvements in such items as recreational facilities, for example,

and will express concern for the maintanance of environmental quality

and cammunit4 aesthetics. Typically, his level of education will be

relativsly higWa his income sufficient to" support many Of the tax

demands which his sophisticated requirements may generate.

The planning operation in such an area will probably be larger than

its rural counterpart and_will likely be funded at,,a much higher lel.

It will probably contain more specialists than generalists and will have

to possess s sophistication to match -that of the inhabitants. On the

other hand, it will usually be responding to a representative government

situation rather than to the intense local participation often obtained

in the rural area, and consequently can operate in a rather more "remote"

way. Beciuse of the less conservative attitude which may be expected in ,

syburban areas, there may be more room for experimentation in ,,the planning

program than is the case in the typical rural area

Thus the planner working in the suburban are* will generally have

more latitude in his outlook, behavior, and expectations than his counterpart

16
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in the rural area. Thel-e may therefore be room for many more of the

personality types that we have identified, for these will merely have to

work together congenially within the confines of the planning office.

They will not be forced to operate at. close quarters with the public as

in the rural office, where personality traits may assume a major impor-

tance. The operation of the office as a whole and its corporate image

is much more important in the suburban area than the behavior of its

members--the director excepted, for he is in the public eye in both

circumstances.

Overview

In the past the efforts of units of local govdrnment tended to be

.isolated and independent of each 'other, with little interagency impact

or coordination. In today's complex life, there has to be a greater

general dependency, cooperation, and coordination of effort. New actors

have appeared upon the scene, summoned to help deal with the complexities;

among these the/Planner features prominently.
I

In this chapter we have attempted to describe the various roles .

that the planner might play, both generally and in the rural area. How-

ever unconventional our observations may seem, it is hqped that they may

be helpful in attaining a better understanding of the planner and his

activities. We have attempted, to pqrtray hith snot only as a professional,

but also as a person, subject to the personality traits and frailties which

we all possess.

,y,77
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In recent years we have seen emerge a new emphasis on "Rural

Development" and a nationwide concern for the protection of resources,

for appropriate population distribution, and for the quality of life.

While we are a highly urbanized and industrialized nation, the ural

areas play a vital role in the overall strength and vitality of ou society

to which thv activities of the planner in rural development will undo

edly make a significant contribution.

e
27.3
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.CHAPTER NINE

Costs and Benefit of Alternative Strategies for Interagency CoordinationA

DAVID L. ROGERS
\

PRESSURES .to improve the uality of life are developing among residents in
\(

...,

\\\ both "rural and urban America, In rural areas, particularly, the, need 'to,
.0

, deliver a wide range of services at reasonable cost epntlxtues to want as$,

the population shitts:tourban areas, and smaller numbers of people, who

are'Seattered over larger areas, are left tO assume the financial - burden

of providing necessary services. Support is difficult to provide where

the level of economic activity declines or where the number of professional

and technically trained persons in local government is small. As a rgault

of these and other pressures,
1

the need_to evaluate alternative strategies

for organizing'the delivery of public and priVate services is becoming in-

creasingly important for planners and administrators.

The need to examine delivery systems is intensified furth

as a result, of increased program specialigation ampng both public and

private groups and the categorical,funTg activities of the federal gove
,,..

.

ment. The number of- public and private organizations providing social and

technical services has continued to increase rapidly, as has the numbe 'of

4:a

4

. inte ganizational coordinating. groups agenciet. Among the more i

of the coordinating units are state central anning offices, regional

plannAlg commissions, *county coUnt.ils of government, community interagen

tkuncilp, and informal, ad hoc coalitions of 'agen personnel. Coordinating

266;,,.
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,units have been developed in areas of health (HEW-comprehensive health

planning), law enforcement (justice-LEAA), aging (HEW - Commission on
/1

o
Aging):\low income (0E0 and HUD model cities), housing,and urban develop-

ment (HUD-MI), resource and conservation (USDA-RC and D), labor and man-

power (labor-CAMPS), Od in the overall review of federal grants through
, 4

....._

state clearing house programs and1A-95 reviews required by the federal

Office of Management7d Budget.

4
Attempts to coordinate service programs at'the federal, state, sub- ...

state, or local levels have proved ineffective in many instances' [24].

Inadequacies in the uality and quantity of services.appear to result more

1from a lack of cbord nation among specialized agencies than from the.lack

of funds or programs. Given the wide array of services available to the

public and the fragmented nature of their delivery, attempts to improve
,

delivery must -of necessity focus qn comprehensive planning with special

11,emphasig on interorganizational coordination.

1.

The neffective Organization of delivery systems may in many cases
7 .

be dueso a lack of inforpatjon among responsibladm
4

different strategies that are available to them. In part it also may be

tors about the

due to a lack of sy ormation about the consequences' Of. these

different coordinating str es for int ganizational systems and.for

the agencies being coordinated.

The objective of this chapter is to examine the strategies thathave
'

e.

been used to coordinate service programs and toexplore the interagency

system and member agency costs associated with two .basic coordinating
ry
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strategies. The prima y i prupose is to describe theory and research oil

,interagency coordination and to present these results and their implications

In a form that, will prove helpful to individuals *ho arereSponsible fOr

planning and administering public and private services. A second purpose

is to stimulate and encourage additional research on interagency coordination ,

. thro Ilk a review of thOibasic concep,ts and relations found'in previous

studies of coordination.

ThrOdihout this chapter, the terms "interagency" and "interbrganizational"

are used synonymously, even though agencies may be viewed as a'subset of 1

aarger class of organizations. Agencies are conceptualized as'.formal

organizations providing a service for a set of clients. They may be either
-

/I
publically or privately supported.

In the first section 4F4thp chapter, a brief overview of some of

r._models of coordination described in the fiterature4s presented.

.

The second section describes two basic strategies of coordination and

examitYes their impad't on interorganizational delivery cyst ms and on the

agency mtnibrs bdingcoordinated. The final section of t4 chapter summarizes

thediscusspn and presents recommendations for planners and researchers on

interagency coordination.

TYPOLOGIES OF COORDINATION STRATEGIES
.

Organizational researchers have developed tYpolagies-.to*.describekthe

major similarities amongdiffefent types of multiorganizational,systems. 2

TI?e value of a. typology is that it reduces or specifies the numerous criteriaw. .

23.2
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on which systems may be compared to a limited number of characteristics

that all share in common. Typologies of interorganizational coordination

are useful in identifying different coordinating strategies. Although

there are several typologies of interorganizational coordination, the

five most commonfy discussed in the literature were selected because they

describe the several different approaches and their distinguishing features

in sufficient detail that they can-be tested in empirical research. These

five typologies were developed by Lindblom [8],'Thompson [20], Warren [26],

Mott [12], and Haas and Drabek [6]. An outline of each of these typologies

appears in Appendices 9.1-5. 3
These outlihes are provided to facilitate

discussion about strategies of coordination in the following sections. All
4

five of the typologies can be analyzed in terms o the distribution of

power, nature of tontrol, and organization- em goals as they rliate to

interorganizational relations.

Distribution ofPower

The distribution of power may be'tonceptualized as occurring along a
"-

continuum; atone end is "central regulation," and at.the other is "mutual
.°

0

adjustment." The underlying dimensions are the,amount and type of power

that exists

coordinating

among-and between the member units and the more inclusive

system:

.
Multiple organizatiOn systems vary with respect to the amount of

*

power the inclusive or larger system has over its member units and with

ta.

respect to the, distribution of power among the coordinated units.' Power

refeis to the:degree to which a system or organization is capable of ,

ti Ls 283
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' obtaining needed resources from its environment [4; 20, p. 30]. Dis-

tribution of power refledts the relative control that either'a system has

over its constituent parts or that exists among a group of member units: 4

The distribution of power in an interagency system tends to vary

with the coordination strategy used. oThe more centrally controlled or

vertical systems, including central regulation [3],'standardization [.20,

p. 61], unitary [26], or hierarchical [12; 6, p. 232] are characterized

by a single administrative structure. Examples of central or vertically

regulated interagency systems include semi-autonomous departments in city

government and public commissions on higher education which regula ,th!lr.7"/

'activities of institutions of higher education. Member(Units or organ-
,

izations are arranged in a hierarchical, relationship to each other and to

the central administrative system. All groups or units relate to each

through a common, vertically con rolled system. Authority and decision

. making activities are located at the top of the tentral structure and are
.(7°

usually exercised by an administrator and his staff [2602; 6, p. 232].

The power of the central system over member units is extensive. The top

administrator of the coordinating system, for exampl*may diredt membe'r

un,ts o change their structure and programs to make them more consistent

with t goals of the larger system [12]. In this model; -the central

coordinating system has total control and authority, over the policy and

, 0procedures of the member units.

o

In the less vertically organizedostrategies (e.g., mixed, plan,

federition: and dkegated), there is a smaller.amount c4 central control.

4

;'
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e strategies, both the syStem and the member un?s may exercise .

er. The actual manner in which this is handled, holier, will vary

ending on the secific approach being used. Federations, for example,
9

invol decision making at the top, but authority is still retained at
*

the unit level. System decisions, therefore, must be ratified by member

units [26]. In/delegated systems, the member units delegate-the right.'

and responsibility to formulate policy to the central system. The central

administrative staff creates policy and programs and does not have to go

to member units for ratificatiqn [6, p. 231].

The distribution 'of power is quite different in the horizontal as
40 0

contrasted eo the vertical system. Whethe system is called "mutual'

ainustment," "social choice," "council," or "simple exchange," the group's
7

actions are a result of e give 'anfitake betweerLautonomoUs units.'

Organizational units or agencies are equal and do not assume a formal

rarchy. In a system of peers, attempts to ch'inge the balance of power

among units tend to be resisted. Authority to Act resides entirely at

the unit level, and the more inclusive multiorganizatioh system is often

given authority for a. specified period of time:

Nature of Control

The nature of control over member agencies varies from strategies

where formal authority is imNtsed on a multiorganiza .1 system from

outside to tho strategies where informal norms and rules govern ions

xaamong a grou. of. autonomous organizations [12]. In vertical coordinationc-'

the basis o rol resides in the legitimacy of collective decisions [8]
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This means that interagency decisions are accepted and become part of the

program repertoire4of the member organizations. Control may be achieved

through the use of regulation'S' that constrain the actions of member units

into paths taken by other units in the system [20, p. 56], or it may be

04
achieved through the distribution of conventional sanctions, such as

funds,Ilmanpower, and promotion. These types of incentives, are more typical

eof intraorganizational systems, but they also are found in the more ver-

tically controlled interorganizational systems.

In the less centrally controlled systems, pre-established schedules

or plans created in advance by the member agencies are a majp,reTaCtor

./.
[20, p. 56]. The plan details the tasks, which unit will pe orm the

tasks, andlkhen the tasks are to be performed. Control is achieve 'hrough

a common a reement among the units to organizesthemselves in a specific w

The amoun, of control esystem has over member agenCies tends to vary with

the amount of t between the agency and thejcentral staff [6, p. 231].

Horizontal system's, in contrast to vertical systems, must rely on,.a

different type of control. Greater reliance is placed on,inf6rmal norms

and rules and on the benefits associated with cooperation. These benefits

may assume either a material form (e.g., financial resources, personnel,

referrals) or a symbolic'form (e.g., prestige, esteem, etc.) [12].

Benefits flowing from the joint activity tend' to be equally distributed

among the units or are based on their relative Contribution to the joint
ow

activity.
b

J
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System Goals

A. third factor used to compare the five typologies relates to the

goals of the system vis-a-vis the member units'. In a centtally regulated

'approach, thd objective of each unit is -t6 achieve the interagency system

goals [8]. This objec a is reflected in a number of ways. Units are

organized to achieveVsystem go . Activities are divided among specialized

units, and each performs in accordance with a central plan [26]. Member

units may agree to divide the activities among themselves, or a third

party may organize the activities and responsibilities of each unit. 7/

----Einally,emplasis is placed on the collective or system goal rather than: on

narrower unit goals.

In the less vertically organized counci's,L goals are developed by

the member units or may be developed by a ce tr'il staff which is clegated

the responsibility for doing so by the members [6, p. 231]. Each unit

continues to seek its odi goals in addition to the more inclusive system

goals. The objectives of the coordinating system and of the unit members

may be in conflict.

In horizontal systems, the differences in goals and programs that

occur between units can only be resolved through negotiation and bargaining

among parties with different interests. The primary basis for cooperation

in the horizontal system is the achievement of etch organization's goals.

TherefOre, some of the criteria used in system decision making is common

to' all unitsi*but each ganimatlon also has crite °ria that are uniquely

identified with its own objectives. Although the member agencies may have

287
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different goal4they still may agree to- -informal collaboration on a7

temporary.` basis or around a-narrow scopec'ofTactiOn [26]i

TWO STRATEGIES OF COORDINATION AND
MULTIORGANIZATIMAL SYSTEMS

0

Knowledge about the costs and benefits of each of the different

strategies of interagency coordi9ption could be helpful in attempts to

construct an approach to. nterorganizational coordination. Information

about the costs and benefits of different strategies, however, is available.

for only the two polar ends of the coordination continuum: central regu-'

'lation on hiermaailbrchy and mutual adjustment or peer control. FuA.ehermore,

information about the consequences of each of these strategies is frag-

,mentary. There havg' been very fewlksystematic ttudles of the different

strategteds coordination. Most researchers have focused on differences

between c dination strategies. The informaaon which follows draws on

4
findings from the small number of availabla4comparative studies, from

studies where only ork strategy was investigated, and from other theoretical

writings on interorganizational coordination.

The discussion of consequences is limited to those assoc
*
iated with

the two models in Table 9.1, which are called "vertical" and "horizontal"

coordination strategies. This liMitation is necessary because of insu fficient

information about the consequences of'the other iftermediatce strategies 4

ofrerranation. Disc s on of the two extremes should, be helpful, since

we usually t(hinrof coordination as involving either the voluntary codperatiop

of peers or the.central direction of member units [21, p. 164].

2 8,3
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Table 9.1. Coordination and their associated cotts and benefits on the
multiple-organization system.

Impact on Multiple-
Organization System

4
Coordin ation Strategies

Vertical Horizontal

Processes

Inter-unit conflict

Priority -setting'

Speed of decision.
making

Outcomes

Quality of decisions

Easier to reconcile,___
only limited. differ-

o _ , ences among units

System positton4on issues

Resource Distribution

Easier to achieve
with common goals .

a central author-

. Centralized
- increases, s

decision,:.Qa

ontrol-
ed of

ing

Smaller number of
agencies participate
in decisions, but
mechanisms available
for dealing with con-
troversial issues

Units are united on
issues

- Difficult to reconcile,
high value placed on
use of different means
and ends.,

Difficult to, achieve
amonfunits.with spe-
cial iiled interest

Bargaining and nego-
tistion among units
slows down decision
making

Checks and balages
aoon9 units provide
error-correcting mech-
anism, but controver-
sial issues avoided

Partisan interests
preve nt unitsd stand
on some issues

Decisions made at.topf--- Tradeoffs among units
mean less-equitable produce more equitable
distribution of re- distribution of re-
sources sources

2 8 3
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Although there are many ways to assess the imptict of different strategies

of coordination on multiorganizational systems, this chapter concentrates

on two general areas. The first area involves three multiorganizational

system processes-inter-unit conflict, priority setting, and speed of

idecision making. The second area involves three multiorganization system

outcomes--quality of 'decisions, system position on
issue, ond resource

distribution.

Multiple-Organizational System Processes

Inter-unit conflict
0

'Lindblom's discussion of central regulation and mutual L4J tment

illustrates some important differences between thd two strategies in terms

of the amount and the interpretation of conflict [8]. Like its intpa-

agency counterpart, the vertical system is controlled from above, its

activities are designed to achieve common ends, and conflict is viewed as

dysfunctional. Because conflict tends to center, on issues of authority
1

and control, it is often defined by admipistrators as reflecting a breakdown

in authority. Conflict often occurs, for example, when authority is

delegated to subordinate unit. Decentralization of authority may contribute

to the development of parochical points of view and vested interests among

the various subunits [12, p. 11]. Centrally regulated systems, however, do

2J
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C,

not'entirely eliminate'the question about control gut they do tend-to

reduce the frequency and -intensity of questions about "Control. Disputes

between unit's can be resolved ty appeals'toa higher (system) authority.,

This is.a.,major strength of vertical authority systems and a weakness of

the horizontal system, which often lacks mechanisms for adfudicating areas

.1
of disp'ute.

% Lindblom characterizes the horizontal system as having equal pqwer

among the unit members, using unique criteria for decision making, lacking

(

a central goal, and attempting to achieve the goals of member unqkits [8].

GA

.In ttlis strategy it -may be more difficult to influence organizational re-

lationships and to reconiile differences between autonomous units. The

diffidUlty is even further complicated by thefact that organizational with-
.

drawal is a constant threat to organizational coalitions and federations

in which there is voluntary participation,J11].

Differ?nces that occur among Organizationdl units may be viewed as

legitimate and functional fbr asystem rather than destructive of inter-

. organizational relations 110]. Pondy argues that conflict can be functional

V

when it causes systems to reallocate authority, resources, and responsibilities

in a,more equitable fashion among units 115j. One of the major functions

of,interorganizational conflict among service agencies is to encourage a

constant reanalysis Of cotmunity needs. Barth argur that, with an exchange

of ideas among agencies, there is less chance for the development of an
o

inflexible and monolithic structure of, public services [2]. Horizontal

systems help insure the continuation of different values. A continuation
4
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of unique values'is possible where each set of values is supported by an

organizational base and agencies are, not merged with one another [9]. This

often is not possible in more centrally controlled systems.

Priority setting
. -,,,,,,

e,
There are major differences-in the relative effectiveness'of the

,
,

1
.

. ,

priority setting processes in vertical and horizontal systems. In the
- s

vertical system, final decisions about priorities are made at the tap and

tend to be accepted by lower administrative units. But in horizontal

"systems,4Oriorities are determined within the member units, and these

units in turn negotiate among themselves as they set system priorities

[26; 8].

-One factor that makes priority setting difficult in any co9rdinated

activity is the presence of multiple 'goals. The Vertical system canoise

its authority structure td choose system goals from among the several

goals advanced by individual units.. Once system goals ate selected, the

activities oP.each unit can be organized to achieve them. Morris points

out that, in the welfare field, central planning facilitates the develop-,

ment of more encompassing community goals rather than a continuing focus on

the narrower goals of any single organization [11]. Unlike the vertical

system, horizontal systems do not have a ready-made device for ordering
ti

their goals. Furthermore, the goals of the several units may not be con-
, ..J0.

.

sistrnt but instead may involve areas of conflict [9].

Administrator's perceptions *rid preferences play a large role'in

22
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0

priority setting. Administrators often tend to interpret what theY'see,

that is to be done, and how to do it in terms of the ideology of their,

own agency's mission and:in terms of the special competence of their staff

[2; 19]. Administrative ptleferences seem to be a major force with which

to contend in horizontal systems. This is especially true where the system

problem (e.g., inadequate health services) might be defined by an admin-

istrator in terms of his own agency's goals (e.g., provide financial aid,

to low-income residents) rather than in terms of the; larger system goals.

i When this happens, the larger community problem is likely to te defined

in terms of the unique contributions of one or more organizations that

.
.participate in the system. The setting of priorities may be more difficult /

w N
when there is greater freedom to negotiate about, system goals.

,Speed of decision, making. The speed with which decisions are made

tends to vary with. the coordination strategy. Vertical systems may move

more.rapidly throug.the decision making process than do horizontal systems.

They may,have more common, criteria to use in decision making; they hold

common goals; and they operate with a single-authority structure. Decision'

making processes, in horizontal systems may operate more slowly when bargain-

i'ng and negotiation must occur between the units [9]. Mott found that

decision.making was especially slow in horizontal systems when thed issues

were co ovgrsial; the interagency council could act Only when all the

units were epared to move on an issue [13]., Memher agencies would cooperate

with tie council only when,theykfelt they were.'receiving some betwfit.
.13

Moving slowly through the negotiation process might be `a positive or negative
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feature, depending upon those-who arerjudging the effort. Slow movement

f-through the decision making prbcess might be viewed as positive in

situations where the outcomes have a major impact on one sector of a

community and,efforts are being made to obtain all the relevant information

about possible program outcomes.

'System Outcomes'

Quality of decisions

The qtiality of interorganizational coordinating system decisions can

be examined from two perspectives: (1) the extent'to which all member

units participate in decisions, and (2) the range issues covered in
zea,

discussions by, the coordinating system.

member units in a vertical system varies, 'as do the types of decisiont in

The amount of participation by

which these units are allowed to partidipate: When-system decisions are

made at the top of the administrative structure, there is 'apt to be only

minimal horizontal communication among the agencies [20; p. 56]. The

major flow of communication tends to follow vertical lines and to occur

between member'agencies and the central coordinating staff. Centralization

of communication and authority structures may reduce the member agency's

ability and potential for participation in system decision making. This

is especially problematical when decisions are made by persons who are less

.91 informed, as may occur in the vertical coordinating arrangements

[13, p. 68].

The often- argued idvantages of collective decision making are lost

291
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when units do not have equal power and must yield to directives from

superordinate levels [3, p. 121]. Checks and balances and error-correcting,

mechanisms normally associated with group decision making are more

characteristic of.horizontal systems [9, 8, 22]. Unlike vertical sy stems,

where ideas and commands flow from the top down; OrganiZ'ationalcoalttions

and federations serve as neutral forms in which the ideas of individual

agencies can be tested and modified [11].

Ii cases where the public interest is not clear, adjustment amongol
4

member agencies may result in "better" decisions. This is more likely o.

0

occur when all of the relevant points (of view are considered and decisions

have been reached through negotiations among member agencies [12, p., 218].

Finally, horizontal systems may provide for a more ef3Acient use of agency

resources. Only those agencies most directly interested in an issue tend

to become involved [14, p..30]. Organizations not affectid by an issue

need not commit resources to system activity., This is particularly im-

portant when an agency has.few resources to contribute and may realize

little or no benefit from participation inithe joint activity.

The second indicator of quality relates to the types of issues,

considered by the coordinating system. Voluntary coalitions tend to dodge

important questions an focus on relatively unimportant issues'. Warren

characterizes hor.i.zontal systems as beng inadeqUate for dealing with im-

portant issues [24]. He argues that where there is a Conflict of interests,

there must be power to enforce a selection of priorities; otherwise, the

existing agency preference's will continue to prevail and weithtier issues
*
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will go unattended. In Mott's study of an interagency health council,

he found/that the group would only consider noncontroversial topics [12].

Walton and Dutton, in a discussion of interdepartmental relationships,.re-

ported that lateral (hOrizontal) relationships may involve attempts to 4

conceal and distort information which in turn, they argue, wi 1 lead to

lowerrquality decisions [22]. They also suggest that lateral relational-

ships among.equals'may involve competition. .Competition among units of

equal status and power can, however, either motivate or debilifate organi-
,

zational personnel. Vertical systems; on the other hand, are better pre-
Cs

pared to deal with controversial issues,'because they have-the power to

enforce a resolution if conflict should occur [24].

In summary, if.the first indicator of quality--extent of partic-

ipation--is used, the vertical system may yield lower-quality decisions.

On, the other hand, if the range of issues discussed is used as an indicator

f quality,

of output.

to weigh the

emphasize.

o

the horizontal system may score lower in terms of the quality

Those reponsible'for planning interagency projects will need

advantages of each, strategy when deciding which approach to

System .00sition on issues

As with any monocfatic system, vertical coordination implies that

4
all the units are structured so that thby work together toward a more

A

inclusive goal. The goals,.structure, and processes of each agency are

designed to achieve system goals. Horizontal systems, however, are not

D6
as tightly organized nor is there a planned division of tasks among the

2 9'3



283

units. If there are any system goals, they tend to be formulated in an
A

abstract manner and provide little or no guidance to the t m as a

whole. Frequently, there is no'change in the original set of organizational

goals, and programming efforts of individual agencies remain the same in

the horizontal strategy [14, p. 52]. In the absence'of tangible system
r

goals,' horizontal systems may have more difficulty mobilizing unit members

to take a unite&stpd'on positions. This difficulty also may arise be-

cause they lack a more centralized.control structure. .Furthermore, hori,

*ntal systems have been shown to be less able to resist. pressures from
.

outside forces, to be more susceptable to being played off against each

other, and to be more likely to issue conflicting statements that weaken

their interagency system [12]. Morris found that welfare federations he

studied did not have a unified body_of interest [11]. Their divergent

interests had to be reconciled through negotiations among the units.

Difficulties in achieving a united stand in horizontal systems may be

attributed to several things, including the presence of different values,

goals, and means for achieving the range of goals /that exist along the units.

Resource distribution.

Centralized forms of coordination tend to be less equitable in

allocating resources among member units than do horizontal forms. An,

equitable distribution of resources occurs where thereis correspondence

betwej, en input and rewards. When communication and power systems are

',hierarchically arranged, the information.and influence flowing through the
f. 1
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the horizOntal form of coordination; he argued that this occurred because

284

vertical system may be restricted an e d to errors in decisions about

resource allocation. The tradeoffs that occur in horizontal systems,

ihowever; may help to improve the equitable distrlbution of resourdeskin
.

these systems will not function if qpnefits flow to some units but. not to

otherg 112]. 46,,

0
,

Horizontal systems more losely approximate an open market arrange-
"

. went. .When greater emphasis is place on the marketthis optimizes the

distribuxiowof
B

resources and services [23]. In this, respect the horizontal',',;.
_

(mutual adjustment) system is viewed by Warren as being 8uperior to-the

vertical, monopolistic system.

.An important concern among administrators is securing the nlcessary

resources with which to operate. Mott points out that, centralized systems

find it m&
,

difficult to obtain public support than doliorizOntal systems-

servation canO)e 'attributed to
/

[12]. Part of the explanation for this

the amount of support thii is mobilized by' the special interest' groups

which are associated with_Ofe different agencies: When units are required

to.gtve up° some of their special programs and cooperate in a more.generl

system,., they may lose the aid of groups that previously supported their

'harrower programs. Hage provides additional evidence for this observation

[7]. He found that requests forCkdditional fund4.ng4which made by more

centralized agencies were usually denied. Agencies which had merged ito

a single, oordipated unit did not have a large enough base of support to

drawthe necessary resources froM the,:community.

29



Two general conclusions can be drawn about the relations between

stratg'es of coordiRatibn and resource allocation. First, horizontal

coordination provides for a more equitable distribution of systed resources

among participating units. Iecond, th2 two strategies of coordination

differ in their ability to secure system resources. Access to resources

aes not always imply greater program effectiveness, nor
.
dOes it imply. that

better coordination will result.'
, I

CONSEQUENCES (5F TWO COORDINATION STRATEGIES
FOR MEMBER AGENCIES

fi

In vertically controlled systems, top administrators have little

choice about the level and type of involvement of their agencies. But in

0

horizontal coordination strategies that involve mixed or peer control,

higher adminiators have greater freedom to de6ide their agency's involve-
\

Hment. ,,Some of the questions administrators may ask before joining a

0

coalition or federation of organizationsare,likely to be: What-Qill it

cost and can our organization expect any benefits? Who is going to be in

charge? Who will make impOrtnt decisions? Who will get credit? Until

these questions are answered fa*, it will be difficult, if not impossible

to get organizations and agencies to voluntarily participate in coordinated

efforts.[7; 14, p. 10].

Id this sectioh,Jour consequences associated with each .of the

strategies of coordination willbe discussed. Although there are many other

consequences, previdus research and writing was available on only these

four. Table 9.2 summarizes the imgact, on member agencies of two different .
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Table 9.2. Coordin tion strategies and their associated.costs\and benefits
on member agendies.

Impact on Agencies
Coordination Strategies

Vertical Horizontal

Unit autonomy

Unit risk and uncertainty

Level of public support

Nt

Resource inli6Stment
0

Reduced by control of
di, central system which

influences goal's and
topeiations of unit.

High levels

Reduced Licause of
system's broader
objectives

Quality and quantity
are4Ajgh

Nok measurably re-
duced because of
,voluntary nature
of-participation

MOderate to low
lexels

flu

Not affected be-
cause specific
objectives are
retained

Moderate to loW
depending on form

3)0
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coordinating strategies. Each of these contequences'describes the impact

on the member unit or organization rather than on the multiorganization

system, and each represents an often-expressed administrati4e concern

about participating in cooperative or joint ventures. Not all joint or

cooperative activities are treated as having the same consequences as

often. is done in discussions of coordination. How and why the different

-strategies of coordination have unique consequences for member units is

shown in terms organizational autonomy, risk and uncertainty, level of

public suppoit; and resource investment.

Organizational Autonomy

Several students or organizations have noted administrators' pre-
,

ferencks for organizational autonomy [5; l]g Autonomy refers to the degree
r o

to which an organization has power and control with respect to its environ-

ment [16; p: 36]. It refer& to the distribution of power andy control within

an interorgadizational.system and reflects an agency's ability to make

`,deci§lons about its staff', produqts pr services, operations or procedureal
, --,.

..- .

...e .

and other resource allocations. Student§ of organizations often take the
e

_view that as social systems, organizations seek to maintain themselves and

to,survive on terms that are favorable to their own interests [13; p. p6].

Participation in joint activities with other groups may mean some loss of

control over resources and Program development. But it also may mean more

power relative to the large environment [14].

All of the typologies of coordination strategies focus on member

3 01
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autonomy as a distinguishingtEharacteristic. In each instance, the qpre

hierarchical systems are described as allowing the least amount of autonomy

6
to the member agencies. Coordination has been described in twins of

-distribution of power among member units [8], types of constraints [20; p.

56], location of decision making and authority [26], power of the system

over member units [12], and hypes of decisiiins made by,member units

[6; p. 230]. In each case, membet agencies in, the more centralized systems

are described as having the least amount of control or power.

In his research on health councils, Mott argues that centralized

control reduces the autonomy of the coordinated agencies [13;4. 67]. The

loss of autonomy tends'to reduce the amount of discretion and creativity.

of professional personnel in agencies. Id their study of the Cleveland

Rehabilitation Complex, O'Toole et al. found that agencies were afraid of

being "swallowed up" by stronger agencies or by th4 coordinating system

[14; p. 25]. To secure the cooperation of, smaller agencies, the multiple

orgariization system had to guarantee that each unit would have absolute

autonomy, that each would be dbleto'control its, internal affairs, and that

each unit could decide on, the nature and extent of participation in the

complext

One f the best indications of the amount of administrative-concern

about autonomy is reflected'in their preference for horizontal forms of

coordination. Most coordinating mechanisms in the field of health and

welfare fall somewhere in the middle of the centralized and peer group

control dimension [17; 13, p. 62]. Attempts to protect a.agency's autonomy
A

3 2
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are reflected further in horizontal systems where discussion topics often

are restricted and only noncontroversial items are discussed. Instead

of discussing topics that might threaten Other agencies, discussion may

be focused on issues that lie outside the field or scope of the member

agencies.

Neither technological imperatilles nor'functional necessity are

sufficient to overcome strains toward unit autonomy. Hage argues that to

bring organizationsItogether in cooperative activities, cdordinators must

recognize the need for au4norfty and create new channels of funding that do

not disturb the organization's mission and identity [7].

.
'In summary; participation in horizontal systems tends to be loss'

threating to agency autonomy because of the voluntary nature of participation.
4 ' r.

Furthermore, all goals and funcAonS that guide the system are subject to

N.

approval by the agencies and must ultimately be consistent with each agency's

goals., In vertical systems )i'on the other hand, agency autonomy is severely

1

reduced. The multiple organization system develops the goals and directs

the day-to-day operations.of the member agencies.

Unit Risk and Uncertainty

Vertical systems may mean greater risks, uncertainty, and greater

investments for member organizations than do horizontal systems. Coalitions

or councils, on the other hand, often are able to keep the member's it-

vestment and risk to a minimum. Here, commitment to'the systet is not as

encompassing as that which occurs in a vertical system [7]. Coalitions

may be,formed-to focus on only those programs that are operated jointly by

3 ) 3



290
4.1

?two or mote organizations. The new joint activity than adds to rathex,

than subtracts from the existing programs being offered individually by

the unit members. Mott found that uncertainty and risk are greater in

vertical systems [13; p._67]. In vertical systems there is a greater

possibility that strong,organizatiens may take advantage of weaker or-

ganizations. Furthermore, the system is more likely to be pressured by

external interest groups that are being served by the member units, and

.there may be attempts to direct the system in favor of one or more of
*

the member agencies. Surveys of administrators have shown that these are

genuine concerns [71., When the amount of authority is equal among all the

units, however, there' is less possibility that certain groups will lose

control.'

Finally, one of the risks of participating in any coordinated

activity is that the weaknesses of the units may become visible in the
4

process of exchanging information and ideas. OrganizatiOnal weaknesses

tend to be less visible in'horizontal systems, where the amount of in -7r

formation flowing between agenties is lower and type'of information being
o

-

exchanged may be well guarded.

Level of Public Support for Unit

When administrators are invited to join an iqvragency project, they

are likely to ask, Will this affect our agenc)Os PIA:esent level of support?

This concern issxreal; nearly all organizations must look outside their

own units for the necessary resources. Many service agencies.xely on client

3 04
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systems-that have specific needs to provide support and speak for them.

Mott argues that centralizing authority or developing a rtical

system makes it more difficult for individual agencies to get public

support [12; p: 213]. To the extent that agency programs and services tre

controlled either hierarchically by the agencies themselves or by a third

party, thisreduces the amount df control that client systems are able to

exercise.
6,

When agencies lose control over their own prograins, this usually is

followed by clients questioning the agency's mission and program: Furtherr

more, participation in interagency projects, means that part of the,unit's

'resources may be drawn from a narrowange of'agency services and channeled

into more comprehensive programs. This broader program may4dr may not

,continue to serve the needs of a specific client group. When the needs o

(
.centralized systems is suggested by Hage [7]. He proposes that a single

.
..

.
.,

'organization or system, whether old or new, dries not have a sufficient
Y ,

a relevant client system are not met, an agency's support may in all'likeli-
/

hood decline.

Parqicipat4on in horizOntal sy

of public support in most instances.

interagency activities by organizati

involves, information exchange or ref

tems, however, has not meant a losi

The amount 'of resources invested in

401
ns tends to be'smal., If frequently

frals, but it, seldom goeS\beyond this

level of investment [18]. The majority of unit resources often continues

to be channeled into its own institutionaliggr:Zrices.

!A filial reason for administrative concern about public support

3 )5
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4
power base to gain enough resources from the community. Centralized

, -

systems typically4obtainrresources through a single fund drive or preset!'

their needs as a,single unit. Furthermore, he points out that more cen-

. tralized requests for new funds. are usually defeated. Units in horizontal

systems, on the other hand, have the advantage of representing a series

of smaller claims, of which has an established base of support.

Resource Investment

.
. .

The pressures to meet: internal agency service objectives tend to' be

very strong. This means that most resources are consumed in meeting these

objectives, and few resources are available for interagency planning(activ-

ities. Major attention tends to be given to securing resources% to

problems of support, and to relations with other units andclients. :Where

this is the case, little time, energy/ or imagln tion is available for

participating in cooperative activities [14].

Each type of coordination involves a different, amount of resource

c

investment. These investments are reflected in the extensiveness of the

quantity and quality of exchanges between units [17; 18]. The lowest amount

of investment is made in ad hoc coordination (horizontal) involving in--
formation'exchange, referrals, and some services. These exchanges are

generally informal and may be left,to practitioners. The next higher level

of exchange is called "systematic case coordination" and invo,1ves inter--

agency agreements and activities'in accordance withspecific rules and pro-

A

cedures. The third level of exchange is called "program doordination."

3 M1

fi



t2

293

This form of coordination invOxes joint programs, 'mutual assistance, and

modification of programs to im'brove alignment of system operations. Reid

'suggests there is a progression in the extent and value of resources ex-

changed as systems move from the ad hoc to program coordination [17].

0 p

In summary, O'Toole et al. point out that, the greater the involvement

in interagency activities, the greater will be the potential costs and the

potential, rewards flowing to agencies from such activity [14; p. 11].

p

SUMMARY

4
This chapter describes several coordinating strategies and the c oats

and benefits of two major strategies for multi-ageney,l-systems and,for

participating member agencies. Research shoals that vertically controlled

:systems, asicompared with horizontally controlled systems, can expect the

following consequences: (1) reconciliation of the limited number- of

,differences that occur among the meMber agencies may .be easier to achieve

as,will common, more inclusive,` goals; (2) decision making processes will
4

tend to'move more rapidly, and a sMallet number of agencies may be involved

in')major decisions; (3) decisions can be made on controversial issues;

(4) member agencies are more likely to take a united stand on system goals

and means; and (5) finally there tends to be a less-equitaW.e-dis,tribution"

of system resources among the member agencies.

Agencies participating in vertically controlled systems can expect -

lower levels of autonomy or control over their operations, higher levels of

risk and uncertainty, greater demands from the interagency system to con-
e.

3 ) 7
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tribute their resources to the Mare inclusive system, and may experience
4,1f

reduced client support for their'programs,

Horizontally' organized interagency systems can expect consequences

that are directly 'opposite in many instances to those of the vertical

system: (1) they will tend to experience more conflict and may find it

more difficult to reconcile differences among the units; (2) priority

setting may be more difficult, and the 'speed with which decisions are
4.4

made may be sldwer;- (3) the range of agencies participating in decisions.

maybe larger, and administrators may find it more difficult to consider

issues that are controversial for some, of the participating agencies;'and

(4) spec all interests may make it more difficult to arrive at and defend

larger, more inclusive system goals, and resources tend to be divided

more equitably among participating agencies.

Agencies participating in horizontally controlled interagency

systems will tend to have greater autonomy, experience less risk and
,

1"
certainty, have felfier demands made on their resources, and receive simi

or greater levels of support froth their relevant client groups.

,

Two general, conclusions can be drawn from the research reported in

eauk
.

this chdpter.' First, central regulation or' vertical control of interagency

coordination may facilitates the coordination process. The process of le

azoordination flows more smoothly where there is less conflict ancrwhere

there are mechanisms-for mediating the effects of conflict,-where sydtem

goals are shared in common, where decisions Are reached more'rapidly, and

where power to make decisions is concentrated at higher administrative

0

4
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levels (e.g., administratoi, and his Staff). Smoothly working systems,

however, may not be the most effective systems.,,4as judged,by participating

agencieb or cl4ent systems.

Second, peer regulation or horizontal control of interagency

coordination leads to,mixed results from the' coordination effort. Nego-
'..

tia g member agencies supplies an error - correcting Mechanism and

provides f more equitable distribution of resources among the par-
*

ticipating agencies. But it also is more difficult to identify and develop

-a common set of objectives among the separate agencies.

This chapter distinguishes between the consequen*es of coor,1 at(6n

strategies for Interagency systems and for Articipating agencies. phis

distinction'is seldom made in discussions of coordination. Attention haS

been given more frequently to the consequences for member agencies (e.g.,

discussions of power, autonomy, control, risks public support). It is

important, as well, tS, understand the impact of different coordinating

strateges on the more inclusive intOtagency system. Can priorities be

established? 411 organizations be able to make collective decisions?

Can differences between units be. reconciled? Will the "best" alternative

be.selecte0 Will agenciei.receive resources in proportioiCto their

rfspongibil ties? If the answer to any of these questions is "no,'.' then

the system may not be effective:

Different strategies lead to different results, and any one strategy

.-
-does not provide-the Whole answer.--Tpere-are-benefitS and costs associate

, _,:%
,

.
I

,

with each of the major strategies. Choices among strategies or a combination
i,

. -

to
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of the elements/Of several strategies are based on intended outcomes, but

they also are limited by the constraints extant in the system. Central,

regalation will be more difficult if not impossible among private agencieS.

On th, other hand;'hoontal coordination among public agencies,' where
4

administrators are responsible for their agencies' objectives, may not

be adequate to overcome the centrifugal forces that keep agencies apart.

The recommendations for administrators and planners are Of twp types.

The first are genekal "orienting" suggestions designed to increase admin-
..

istrative awareness about interagency processes. The second set. contains

specific recommendations about what to look for if interagency coordination/

needs to be improved.

1. It is important to Select an appropriate coordination strategy that

will optimize the benefits and minimize the costs to participating

agencies. The costs and benefits of coordination will vary accordin%

to the strategy used.

2. In reviewing alternative strategies, it is important to determine'

Whefther these agencies are all private, all public, or a combination,

of the two; Some strategies are more appropriate when there is a

combination of types. A

'3. Determine whether there are'any structural barriers that would reduce

interagency coordination. If so, explore mechanisms for eliminating ,

these barriers.

Some specific questions that need to be asked about interagency efforts

include the following:
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a

Fiat a ae the relevant organizations in- youyiarea that should be

.

participating in the taint activity?

A.?

2. What is,the commitment of each 'organization to.the problem.area?

3. Do theae other oTganizations prefer to work with other groups or to

work as iso.ated unite? I

4. How are the costs and benefits being distributed among the partic-
.

ipating organizations?

5. What assumptions about interagency relations are held in your'owp

planning unit?

. What resources are being coordinated (e.g;, finances, staff, equipment,'

or informatiot), and could others be included?

The secopd major.purpose of this chapter is to develop and identify

questions that need further research. The questiori'presented here grew

out of -gaps in what' has been investigated and out of problems with previops

research on the topic of interagency coordination.

1. Is the amount of power equally distributed in a horizontal coordinatingJ

system? Inot, what fact7s influence its unequaldistributioe

There is very little 'research on the distributiOn of power between .

a

agenciesoand yet the strategies of coordination are each represented as

having a rather unique power system. We need to know more about per and

'(\ ow, it operates in interagency contacts.

2. What are the limits associated with each coordinating strategy

number of agencies involved, types of agencies involve)?

e.g.,

The number and types of agencies involvedin any coordinating effort
a ....

3 1. 1 ,
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fare important considerations in the arcalysis of interagency cobrdinatiOh
4

.4/ 1

L9].

3. What are the most theoretical and empirically relevant:features

characteristicsq,for dilgtinguishing between different strategies of

coordination?

The. features discussed here are limited to thote for which empirical

data are available. Other featUres may be eqdally important when ideriti-
/

..
.

fying different.strat egies , ( , formalization, standardization).
/

. .

4. What techniques are used to control member'agencies in horizontal
)

syttems; could others be more effective?

Amorig the more common technic ekes of,control in horizontal systemi Are

t
peer influence, prestige, and esteem. We need to know how often ch of

these is, used and the relative success of each in securing agenCy nputs.

We need to knowwhether other techniques might be more successful.

5. What strategies are the most successful when public and private

agencies are iirtelved in the coordinating system?

Most of the 'iscussion about coordination assumes that the units are

public agencies involved in intergoverhmehfal contactis within the

same administrative unitcity, county, state. or that the aultacts,00cur
A

between city, county, state, or federal units. Little consideration has

been given to the problem o including private agencies.

312-
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6. What resources anti at whet level of'inputare administrators willing
-

to contribute resources to interagency coordlnation.efforts?

?. ,What is the beet way to describe and measdre the bargaining and

negotiation processes that occur in interagency systems?

8.. What are,the consequences of different strategies for clients?

9. We need to examine coordination in a dynamic rat er than a static

framework. How have the interactions, contacts, ana resource

flows between organizations changed over time?

' 10. What is the impact of the so al environment on interagency',

coordination? How does the political and econsmic environment

influence strategy choices ?.

4

313 .
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'FOOTNOTES

1. Other pressures mayinclude scarce financial and staff resources,

relatiOns with:, other agencies,' and relationS with client groups [14].. '
,

2. This term is used throughout the paperrto refer to,ifiterorganization4.
..

'';,.

,coordinating systems:ranging from commissions to ad.hoc interagency
.

activities [6, p. 228], - .
..

.

. ( 4
3. ..The characteristics of each,type'were deVelovd(' Owdescri-Oions

a .

giveri by eactl-of the authors. 'In a few ,cases, howeveic the differ- .\

entiating characteristics or.how these characteristics relate to 'each
1

type have been modified slightly. N\

so,

10

. 3 14
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Appendix 9.1. Li4blom's coordination strategies..

Differentiating
Characteristics

Coordination Strategiesa

Central Regulation Mutual Adjustment

Distribution of
power among mem-
ber units

Relations among
member organiza-

' tions

S1/4ystem ends

6'

Criteia used
in decision
making

Inclusive 51e-

cisions

Hierarchical; the in-
clusive unit has con-
trol

,,A1,1 groups related

to all othei-s"

.To'-achieve goals

of inclusive unit

Common to all
.14

Accepted without
question

Non-hierarchical;
units are more
or less equal

Groups are not
related to all
others

To achieve goals
of member unrts

Some common and
some criteria unique
with member units

'Subject to nego-
tiation and bar-
gaining

.,

,Lindblom also discusses a "mixed" ,strategy that
central regulation and mutual adjustmerft.

Solce: Adapted from,Lindblom [8].

540e--
.4

31.8.

includes elements of
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Appendix 9.2. Thompson's coordintion strategies.

bifferentiatg
Character4sti s

Coordination Strategies

Standardization Plan Mutual Adjustmekt.

Source of control
over member units

Frequency of de-
cisions

Volume of comm-
unication

Rules and
regulations.

Least often.

Schedules

ntermed-
te

I termed-
ia e

Evaluation,and
feedback of new
information

(3,0t often

Highest

Source: Adapted from Thompson [20].

iY

31.9

I

4
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Appendix 9.4. Mott's coordination strategies.

DifferentiatirN.
Characteristics

Coordination Strategies

Hierarchical Council

Power of Inclusive
system

Authority structure

Source of control

Distribution of
4 bemeflts

Avai I able' sanct ions

Formal authority:
over member units

Hierarchical

Formal uthority,
.struct e imposed
°from out de member',
unit

Unequal, based on
prescribed structure

e4

Funds, manpower, pro-
motion

.00
ts

No formal author-
ity over Member
units

Horizontal or peer

Group norms and
rules, informal

. Equal or based on
relative contribution
of member unit.-

Prestige, benefits
acquired through
cooperation

Source: AdaptecCfrom Mott [12].
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CHAPTER TEN

Admiyistration and Politics in Anterorganizational Analysis

J. KENNETH BENSON

r

THE:STUDY of interorganizational relationships has roduced a rapidly

expanding body of literature in recent years. It is important in this

context that the emerging perspectives and methodologies ofeinterorgani-

zational analysis'be examined, compared; aneevaluated. A critical

...
.

assessment of interorganizational analysis is iniaeatd in this chapter.'

Two generaliapproaches to interoganizational research are identified

-k;

--one administrative, thother political. Then, through an examination
.

of datagram a case study,af an interorganizational network, it. is shown

how these two approaches illuMinate different-components of interorgani-
.

x

zational relationships. The concentration of research on administrative

'

issues and the neglect of the polipical dim en ion is a serious problem

,)/

in interorganizational studies. Such-a research pattern risks the con-
. .

,
\ -----1

struction of a dangerously one-sided field of -study.

4 ie THE ADMINISTRATION/POLITICS DISJUNCTION

The formulation of distinct administrative and politiCal views depends

upon selective reading of the interorganizational relationship. The ad=

---ffinistrative view, althougeallowing for the existence of a political /

11

realm, treats that realm as separable from and analytically distinct

e

from the political. The political view, by contrast, atserts the

309

3 2, 3
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pervasiveness of power and the impossibility of an administratively pure

realm,of(action. From this perspective, then, the separation off adminis-

tration from politics is fraudulent empirically and is potentially

manipulative in its practical implications. 2

Stated more systetatically,ithe administrative approach is

characterized by the following:

1. The concentration of theory and research upon a realm.of practical

action in which trf resolution of immediate, technical problems of social

21

organizatibn is the focus of attention.

2. The insulation of this realm of practical action from the larger

social- economic - political context; thus problems -of power areignOred

altogether or converted to problems of technique.

3. The formulation of theor in which variables,manipulable by the

administrative actor are prominent , problems are posed and analyzed

from the standpoint ofsome actor.

,

Thus, an ive actor operating from a pOsition*of dominance is
.
.

N
( 0

assumed, and thegreiical variables are selected with a iew to their

manipulability by the actor in question.
3

The administrative perspective has been influential in interoganiza,

tional studil. It may be, argued that the study of complex organizations'

has remained largely an administratively oriented field. (dOnsider the

perspectives covered in Perrow [14] and Tausky [15].) Since interOrgant-,

zatiOnal studiek%are initially developed as an extension of the study of

organizations, interorganizational analysis also took an administrative

direction. Furthermore, the alternative structural arrangements which

)
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pervade the\inter rganizational literature are, drawn directlyfrOm tte

study of complex organizations. These alternatiVes may or s ',wary

purposes, be characterized by the'two labels- "human relations".and
it . 1

"bureaucracy." These two venerable constructs provide the major analytical

dinsinctions and theoretical questions posed within the administrative
i .

approach to the interorganizationhl relationship. The adminidtrative view
. .

builds heavily on a dialectic between thee alternatives. Thus, the time-
,

worn (but n t honored) questions of7organizationat s ciology,ring.out

-anew: Should the interorganizational network be ce ralized or decen-

tralized? Should coordination be accomplished by rule or by incentive?

0

° Should control be hierarchical or democratic? Can the division of labor

be arranged sothat effectiveness in service delivery is achieved without

alienating participant organizations?

By contrast, the political perspective involves the following

commitments:

1. The Commitment to the interconnectedness of political and

administrative realities and, thus, to the impossibility of separating

an administrative realm from the larger social-economic-political context.
t

2. The insistence upon the fundamental import of power relations,

patterns of dominance and dependence between social units in fitting
4

together the various components of social organization and in determining

their essential character.

3. The formulation of theory without regard to the adminstrative

-mani ulability of its key variables and in which, by contrast, the adminls- '

trat ve position is itself problematic, a phenomenon to be'investigated.

3"2 5
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O

1

From this perspective, the ibterorganizational network is ,regarded

as a set of social relations with fundamentally political underpinnings.

Relationships May be understood partially from afi administrative perspec-

\
4

tive.\However, at'a deeper level, political consideratiOnsarearghed to
t

be paramount in determining the charcter of tile relationship. This

argument would apply to harmoniaus; coordinated relationships no less

than taconflicting, disorganized ojies.

/,
The refationships between agencies are political in.tilat- they depend_

upon and reflect a series of interrelated power games. At least three

such,power games may be identified here.

1. The interactio0 between the agencies in the delivery of services

are -based upon their dyadic power-dependence relations.' That is, the
C

specific ways ,in which the agencies work with each other in providing

services are dependent upon and interpr4table on the'bas Of their rela-

tive capacities to control the flow of vital resources affeCting each 0
other. If one agency occupies a dominant position vis-a-vis the othei,

thet,dominance will be expressed in their interaction. This intlUdes
0

both the frequency and the quality of interaction.

.2.. The interaction between the agencies is dependent upon internal

polities.$ That is, each agency is goVerned by an internal order in the

sense that resources (authority and funds) have beencommitted to a certain

ar f tasks and techniques and to a social structure granting priority

and dominance to certain divisions or positions.

agency may accept this orderttd varying degrees.

, The personnel of -the

Some agencies haVe an

identifiable "opposition" within their staffs; others do not. The

3 3'6
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important point A that a certain a rangement of prioritivs,`techniqUesv

and positions tends' to be maintained. ,Efforts to deflect VhiorganIzation

from this established pattern, whether,originating within or outside ita

boundaries, are freqentiv frustrated.
A

3. .The interaction between the agencies is dependent upon a larger

polity,to,which the agencies are linked. The potTer-dependence relations

, in the la er polity have impdrtant effects upon the interaction's in the

pair. The larg polity Includes other organizations. or agencies: It,-(1,1

Peetical systeml!-asconventionally unde stood, i.e.,

an publtcs:-Thusr'ihe-interactions be

---777777glso includes the "

authoritiel, parties, lobbi
a

tween agencies often exp mss patterns of dominance in the pol4tical

system. .These effects' may be ditectand formal, e.g., where laws,

specifically regulating n interag y relationship are concerned. Or,

the effects may be indirect and informal, e:g.,,where the larger pOlitical

System provides the relevant context within which interagency decisions

are taken.-

At each point, power refers to the capacity of one actor to exercise

control over the resource - getting capacit nother. Thus, in any

oiathe arenas described above, the capacityof one actor to Lanipulate
6 l

fa
vital resources on which the other, depends conveys influence,,sometimes

even dominahc

consequence i

the organizat

of money and

tion of their

e, over the decisions of the latter. The major resources of

n the, interagency network are money of authority. That is

ions-in the network are said to, pursue an, adequate supply

authority to permit the continuation and satisfactory opera-

programs.
4

O

tt

- -;
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A,"power strualike- e xists where the resource commitments haVe . become
ko-

Stabilized; establishing the priority of certain functions and officeg

and maintaining the normality of. specific strat andideologies-:/-)
0

Power structures may be legitimate t)rjillegitimate. That is, a stable'

'pattern of deperidencis'May develop_arOund sources of control that are un-

icial or honregular.aa Welf\as those that ar 7;ificiajly sanctioned.
Ts

stt c5,
nd regularized. Thus, a stable power arrang.ment based on control over

unc taintyAas in the work of Crozier [6; 74 would be tame d a power
-/

structure even though its stands_untside the official, normative authority

system.

.
A FOUR-AGENCY NETWORK

A ,

Let us now explore the diVergence between the administr tive aid the .

- political approaches through the examinatitinof

data are drawn from a study, begun in 1969-70,

-

/ in a nine-county are of Centr* Missouri.. The study has been reported

min detail elseWhere [3]. Only, the barest summaries of to data, are

empirical ma erials. Tit
4-

of a four-agency network

ported here. The intent is to show the juxtaposition of administrative

ra:

and politi&l perspectives in the analysis.

,Three pairs of.agencies, rank - ordered with respect to levels of work

.

The definitgm and fiwasuremefit of coordina on
4

hree components:-, (1) work-related lattt

\

coordination are exam

meetings, similar contact; (2) articulation--

handling an results of referrals; and.(3)

0-
the absence of routinizatibn, fotmalization.of c

The pairsof agencies discussed here are: Employm

ictions--referrals,

otiSfaction with the

tity of interactions --

,i(t, [3, pp. 15-20] .

:.1 Security (ES)-
yr
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Vocational Rehabilitation (VR), a highly coordinated pair; Employment

Security (ES)-Welfare (W)., a moderately coordinated pair; and Emplo

Security (ES)- Community Action Agency (CAA), a pair.ranking low in codr-

dinStion. The inclusion of Employment Security in each pair provides a

comparative perspective of how one agency related differently to three

others on the basis of varied.political pressures and alignments.

Employment Security-Community Action Agency

The relationship between Employment Security and the Community Acti414
47s,_

Agency ranked low in coordination. Extensive interaction took place, but

personnel in each agency complained frequently about the poor performance

of the other. Furthermore, personnel in each apAeared to have limited
'

knowledge of the other agency a40, in fact, to harbor some negative stereo-

types. The' interaction` apparently sustained by the efforts of CAA

workers-Eo "force" referrals upon ES.
iso

A widening examination of this relationship revealed some broad areas
a

of dissension between the agencies. The ES personnel generally ilected

the domain claims of the CAA. That is, many ES workers thought the CAA

should not be conducting certain programs and activities (especially those

in the manpower field) which were claimed by CAA workers. In fact, some

'
ES personnel suggested that anti-poverty agencies should not exist at all.

Beyond this, a broad philosophical disagreement between these agencies

was revealed in responses to a series of questions about pove ty. The ES

.
workers espoused a much inore individualistic view of the causes of and

solutions to pciverty. The CAA workers, by contrast, stressed the influence

of'situational and'societal contexts bOth in the causation of poverty and

in its reduction.

329.
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Ah administrative perspective could be taken in the- analysis of this

.4. pair. It mightbe argued that this was a classic problem of miaunder-.4

standing, a failure of communicatidh. The personnel of each agency did

not understand the tasks or techniques of`the other. Thus, the CAA workers

were making demands upon ES which could not be met. And, the ES workers

did not appreciate the good and properqunctioris of CAA. From this

'human 'relations analysis," one might prescribe a number of measures to

reduce the communication problem. Joint staff meetings might be arranged;

educational programs might be mounted; cooperative contacts might-be

fostered. Then, presumably an effective working relationship could be

expected'to follow.

An alternative administrative view would be that these agencies were
,

not properly organized in relation to each other.- Thus, their' functions

were not adjusted to each other, their separate tasks did not fit together.

From this "bureaucratic analysis," one might propose a sera of reforms

to, cure the, organizational maladies and to create a viable division of
4:4

labor. Contractual agreements might be reached to define the intercon-

nected functions of the agencies. Duplications of services might be

eliminated. The specific responsibilities of each agency toward the other

might be, specified. For example, the CAA mighi'become the. "outreach"

component and the ES the.counseling/placement component in a redesigned

division of labor. Joint service centers including representatives of

each agency might be established. From this properly arranged division

of labor, then, both effective.toordination and harmonious relations

based on understanding might be expected.

k)

21



,

317

political interpretation of this relationship runs in quite different

. The dyadic interaction
/

between ES and CAA was political in

Y

the sense that it was based on a power-dependence relation between the

two. The two agencies were driven toward interaction with each other by

their mutual dependence on -each other for needed resources. The CAA tags

dependent upon ES for placement services. The capacity of.,CAA to demon-
.

strate its success in helping the poor depended upon finding jobs for its

clients; and ES was a primary controller of job Placements. Although the..

CAA had acquired an autonomous job development and placement capability

on a small scale, it.remained dependent to a certain degree upon ES ser-
i

vices in this sphere. In addition, since a Ipart of the CAA's charge was\

to produce changesin the operations of established agencies,'their suc-

cess depended upon drawing ES into a more extensive commitment to the poor.

To.summarize, the CAA's capacity to draw'needed resources--funds and

authority to operate--from its environment was dependent upon the policies

and practices of ES toward the training and, placement of CAA-referred
I ,

clients.

The ES agency, although not dependent on CAA,in the same direct way, F e,

was not in a position to maintain an aloof and detach* stance toward CAA.

ES had been brought under pressure from the larger political arena to

0

undertake programs oriented to the poo New programs such as MDTA and

Job Corps brought the.agency wily nilly i o the anti-poverty arena. Yet,

the traditional stance of ES left the agency w hout viable links,to the

poor. In this context, then, the CAA stood betwee ES and the poor.

this position CAA could have damaged ES by sabotaging

331
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the poor. Or, by serving as a conduit for referrals.to ES and as a

liaison with the poor, the CAA could have provided substantial support

to ES.

There is another dimension of the power relationship betigleen ES and

CAA. The CAA posed a domain threat to ES which could have diMinished

the latter's resource-getting 'Capacity. The CAA initiated a number of

activities falling clearly withi' the claimed responsibility of ES. Job

placements were
1
provided by CAA inseveral counties where ES lacked local

offices. A plat rent center partihlty supported by CAA was maintained

in a city contai ing'a sizeable ES office. '_And, the CAA carried out .a

Neighborhood Youth Corps, program under contract with the U.S. Department

of Labor. ES was /threatened by these activities because (1) funds and

authorizations for'Manpower services were going.to an agency,. other than,

ES, and (2) the provision of such services by CAA implied that ES had not .

been perfortirig its assigned functions well.

The ES-CAA relatiobship was affected also by intern4 polities. Inn'

the Case of ES, the long-time commitment of the agency to the role of the

general-purpose employment agency meeting the needs b6th

of employees was reflected in the preferences of the,leadepship. The

eiployers'an4

agency had established itself as a viable organization on the basis of

a noncontroversial, nonpartisan style. The program priorities and the

recruitment and training effotts of thd agency reflected this commitment.

Staff riembers at all levels appeared to be committed to this long-btanding

pattern of resource allocation. Thus, the agency's internal order'centered

aroun4 this traditional set of functions and strategies.
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The internal order was linked, tdo,.to perceptions of the leadership '

regarding the necessary bases of support for the agency in the larger

environment. For example, they contended that departures from the estab.7,

lished paradigm of nonpartisan service would undermine the support for

the agency by businessmen. This, in turn, would diminish the.Capacity

of the agency to make job placements and, thus, erode the resource-getting

capability of the agency.
0

The relationship between these agencies is affected finally by'a

larger polity. The realignment of political forces at the federal level

in'the early mid-1960s produced new pressures upon ES and other established

. 4

agencies. The agency was thrust into an array of new manpower and job

development programs, including MDTA, Job Corps, Concentrated Employment'

Program, and Work Incentives (WIN), as prominent examples. In addition,

the agency was subjected to reforms intqnded to eliminate racial bias in

the placement of job-seekers. These measurements forced the state Employ-

ment Security agencies into an extensive involvement with the poor and

thus with the agencies more directly identified with them, especially

Welfare and the Communit,Action agencies (themselves a product of the

same political forces which brought:change to ES). Administrators in ES

were caught in a dilemma. e new pressures from the federal level forced

them into programs and linkages to other agencits,41hich threatened their

capacity to'support their traditional programs and to maintain the support

of traditionally important publics, especiall,businessmen.

Likewise , the CAA was directly influenced by pressures emanating from

'the larger political arena. It was created under the economic opportunity

111
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,legislation of the mid-1960s: Like other 0E0rundertakinge, the CAA was.-1
4

under pressuie 'to show rapid progreSS ag n t pokrerty. Furthermore, it
,

was subject to'sometimes conflicting dire t1Les. ,I1 Was to chaileng and

confront the established agencies. Yet, cooperative relationships were'

to be developed as well. It was to mobilize the poor to defend their

interests in a militant fashion, yet to do,so in collaboration with state

and local officials. Over the years the 0E0 programs were subject to

increasingly stringent regulations intended to reduce their militancy and

abrasiveness. And, in the period ofour interviews -(1969-70),. they were

already under, threat of drastic reduction or termination. Thus, the CAA

was driven to approach ES and other established agencies but unable to ,

make peace with them. The position of the agency in the quest for con-'

tinued support at the federal level required a degree of seeming inconsistency

at the local level.

These three political games--the dyadic one between ES and CAA, the

internal ones within each'agency, and'. the contextual one involving national

polici3s-=were intricately tied together.' The outcame8 in'one game had
1

implications for strategies in the other. The new pressures from the

' F /
federal Level opened ES to entanglement with the CAA. The CAA, in turn,

was operating under constraints whifh forced it to dnteract with ES but

prohibited a harmoniouS relationship. Inia similar way, the internal

polities\in each agency were linked to the other polities. T f leadership

in ES was drawn, against their:better judgment, into new progi s which

required greater involvement with the poor. This was largely a conse-

quence of federal pressures. 'Thus, they were forced to balance their con-

cerns for internal order against the threat of losing outside support.

334
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. Employment"Security4elfare.

The retWonship between Employment Security and the &fate Division

of Welfare was moderately coordinated. Considerable interaction in the

form of referrals took place; however, little interaction of other kinds

occurred. Performance ratings!rof the two agenH.es were moderati, stand-
.

ing higher than those characterizing ES -CAA,. ES -VR (Vocational Rehabilita-

tion), and W-CAA but lower than those for VR-W and VRrES. ,The referrals

appeared to follow the eligibility guidelines governing specific legally
;

and administratively defined programs, such as Aid to Families with

Dependent Children or Manpower DeveLOpment. These agencies appeared to

relate to each *other in a rigid, formal way-approaching a bureacratic

pattern.

Looking beyond the interaction data, some sources of tension in the

attitudes and "opinions of personnel were discovered: Although this agency-

. pair rated relatively high in domain consensus (i.e., agreeMent regarding'

the appropriate role and scope of each agency), here was an important

area of disagreement on the subject of the caust s and correctives of

poverty. Contrary to the indivi.dualist stance of , the W respondents

O

were moreliikely to endorse situational-contextual analyses. The W workers,
4

in other words, were more likely to believe that social circumstances,

a
such as unemployment, racial discrimination, and housIng deterioration,

could cause people to be poor.. Thus, they were also more likely to accept

social reform rather than (or,in combination with) individual change as

a strategy.

. 333
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An administrative analysis of this pair might lead to the conclusion

that more extensive interaction of a more flexible and less rigid kind

should be encouraged. Further, it might suggest that a greater understand-

ing of the perspectives held in the other agency should be developed. These

two lines ofaction might be taken in conjunction and might be expected

to "feedback" positively on each other. Mean to facilitate such a develop-

ment could include training programs and planned interactions designed to

facilitate communication and understanding. Or, more careful specifica-

tionof the duties of each agency and of the responsibilities of each to

the other might be pursued through legislation or bureau policy. Again,

we see a dialectic between "human relations" and "bureaucracy" formula-'

tionsi .And, of course, we could see such strategies combined in proposals

for joint-service centers./

Once again it must be pointed out that the political undercarriage

is missed by this administrative analysis. The interaction pattern charac-

terizing the ES-W pair is aplicable on the basis of an analysis of polities.

The two agencies traditionally had little interaction because their posi-
t

tions in the political economy gave them no reason to interact frequently.

Each agency had-'a fairly specific task to fulfill which did not require

intensive or extensive interactions between them. Each could adequately

perform its assigned duties and draw'resources from the environment without

relying uponAhe other. ES was engaged in job placement and in the adminis-

tration of unemployment compensation., These duties linked the agency

directly to private employers but not td other "helping" agencies. Business-
.

men could directly affect the capacity of \ he agency to command resources.

336
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Welfare organizations could have little effect. In a similar way, in
,

, c, :

this earlier period the welfare agency had little reason for extensive

contacts with ES. Such contacts probably would have been desirable, from

the sta(Pndpoint of service integration, but were neither mandated nor re-

quired by the resource - generating capacity of theagency

In recent years both agencies were subjected to, pressures from the

"" federal level for,a more intensive and integrated approach to the problems

of the poor. Welfare had beeli driven toward efforts to counsel and train

recipients and to get them into employment. .ES, at the same time, had

been driven toward programs-of manpower development with special emphases

on low-income and minority populations.' These pressures, emanating from
AI

external polities, have drastically altered the power-dependence relation

Ni
between ES and W. Neither agency can any longer go its own way in relative

alO

isolation from the other. Each can exercise some control now over the

resource-generating capacity of the other. W must show progress in getting

'recipients into'training prograMs and job opportunities. ES must demon-

strate its capacity to assist the poor, with special emphasis on welfare

recipients. In this context, the inadequacies, of one agency revert to

the harm of the other. For example, in one area ES assigned staff to local

offices on the basis of expectations of the number of referrals from W;

and, whdn W was plagued by a high turnover rate, then ES found itself

overstaffed in those offices,

The alteration of the external polity and of_dyadic relations between

ES andW-has been accompanied by tensions in the internal order of the two.

The ES paradigm of matching people to jobs in a relatively straightforward
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and uncritical way has been replaced by an adversary stance in behalf of

the low-income client, especially the hard-cord unemployed, which some-,

-

I

times occasions Conflict with businessmen. This shift has generated new
a

functions. Many-ES Personnel felt dey had been drawn against their will
4 .

into the new tasks and that the new activiplo)competed with and under-

,,t9

mined the viability of older-prograMs, such as the placement of pro essionals.
a.

Th# internal order in W was also in flux at the time of the s

The leadership had moved the agency toward a greater stress 9n counseling

and aggressive referral,actiliitiet to assist recipients toward employment

and self-Sufficiency. A residue of older case workers and county directors

committed to the harsh and rigid public assistance philgsophy of ,,the past
p

was seen as a serious problem by the leadership. Possibilities for

federalizing the public assistance funCtions and converting the state

0

agency entirely to counseling and service provision were under considera-

tion. There was some feeling that the gency had to contemplate drastic

changes because its very existence was in jeopardy in the national debate

of. welfare programs. (This was in a period when welfare reform and family.

assistance plans were under consideration in Washington.),, Thus, the in-

creased, intensified interaction with ES was associated with transformations

of the alignment of forces within W.

The tension between ES and W, then, is linked to tensions and conflicts

internal to each. The realignments of forces in the larger political

economy had Produced both a new dyadic relation and a reorganization of
0

internal structure in each agency. The alterations of the internal power

structure have direct repercussions, upon the dyadic relationship and vice
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versa. It is important to 'recognize thateach.agency became e representa-

tive in this network of a position articulated in the national. debate

about welfare. The ES'personnel tended to express A "business-Rerspective"
.

toward welfare--stressing the importance of wsirk,,blaming uneyloYment

largely on the
0,

unemployed, and expressing the suspicion that W personnel
w.

wanted'to.maintain the welfare rolls rath r than getting.people into jobs._

This View was tied io the bases of traditional sup;Ort for ES and its

41.
Aprogram. Thus, these agencies were drawn into extensive .interaction by

o

a

a realignment of:forges in the larger political arena which threatened the

support base for the agencies. 'Yet, the internal order of the agencies

wag ,at least partially tied to their past functions. Realignments of

interagency relations, then, were threats to internal powerlstructures.

The tension characterizing the relationship may be attributed in part, to
4

this imbalance or contradiction between internal and external polities.

One cannot understand the ES-W relation, then, on the basis of-an adminis-

trative viewwhether human relations- or bureaucrady-oriented. Such a

view imposes a one-dimensional analysis that ignores the fundamental'

political realities.

EmplOymen't Security-Vocational Rehabilitation
0

The most coordinated relationship of the three under review was that

between Employment Sec rity apdhVocational Rehabilitation. These agencies

established over the years a relatively high degree of.cooperative action.

The participants in each agency diqplayed adequate knowledge of the,

other's programs. Cooperative interactionswere frequent, satisfaction

ratings were mutually high, and complaints were relatively infrequent.
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This cooperative relationship was associated. with high levels off

'interagency consensus. , Mend VR per gatnel were alik in their endorse-.

ment of individual change strategies for the red'4ction of poverty and in

their rejection of more radical analyses of the problem. Arid, they were

largely in agreement on the services properly assigned to each agency.
.16.4 .

onThe areas'of potential ten on between the two agencies had been well

contained., These involved mainly the division of labor between.the agencies

in the provision of manpower services. ES personnei were tolerant of VR

activity so long as its manpower services were restricted to the mentally
r

o and,physicallyhandiCapped and thus did not threaten ES claims to a broad

manpower mandate.

An administrative analysis of this pair might stress the value,

demonstrated here, of a carefully worked out division of labor and of

measures to improve interagency understanding. Participants in each

. agencylundergstood the unique services of the other and how,4theirroles

should mesh. Their ideas regarding employment problems were quite com-

patible. Their joint work, was carried out with relative efficiency and

in an atmosphere of mutual respect. ,Clearly, it might be argued, such

signal results stem from wise adminsitration and from rpalistic negotia-

tion between agency executives.

There is, no doubt, much truth in this administrative assessment.

Its accuracy must not be denied. However, 'it is important to note its

incompleteness, for beneath a quiet and harmonious surface, no less than

a turbulent one, we may-discover a realm of power and dominance.

.3-10
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The immediate dyadic relationship between.1ES and VR was characterized

by the pursilif c advantage in apolitical-economie.conteXt. Each agency

depended upon the other 'for. services which had to be performed if it was"if

.,to carry
l

out its oNn programs satisfactorily. In this trade-ofikthe.t

dependence.of VR upon ES was great& than ,the reverse. VII teli.ed updn ES,

e

for avariety of job-training programs and for some job development and

placement activities. ES, in turn, depended upon VR far special services

to the handicapped. Either agency would have been strained by a takeover

of such services performed by the other. Either would have suffered damage

to its effectiveness and, thus, to its resource-procuridvcapacities by

a cessati or deterioration of.therelationship. Thus, the agreements

Inegotiated etween the agencies over the y rs probably worked to the

advantage of ea'ph. Yet,sin the-process each agency lost some autonomy in
k %

that each can control to some extent the sources of uncertainty affect-
0

0

ing the other.
MO

k' This dyadic interdependenc between the two agencies was intricately

linked to their internal polities: The Prevalent philosophies, priorities,

and techniques of the two were supportive of their coordination. Both

agencies appeared to be committed to a relatively conservative paradigm

for dealing with employment problems. Both stressed the development of

employment potential throughtraining and enhanced motivation. Both

sought harmonious, cooperative relationships with employers. Neither

encouraged clients to blame the "system" for their problems. Neither sup-

ported abrasive challenges to etployers. ..Both dealt with client popula-

tions broader than the poor and resisted, pressures toward an exclusive
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or near exclusive concentration on poverty. Neither was favo4ably disposed

to a "welfare,"
. "social w#rk " or "anti-poverty" definition of its activ-,

+.

itieS. Thus, the cooperative interaction between ES and VR probably

reinfoKced the dominant orienLat onsaithin each agency.:

The strongly developed interdepepdence between ES and VR, hoWever

valuable in
i ts own right, may have_ been ariimpediment to change of .either

agency1S1r amore thoroughgoing commitment to the poor, By't:he same

. .,

token, if substantial change was forced upon either agency, the coordina-

: . ,.

tion between them could be anunihtended but necesaarycasualty. If

either agency were drawn more thoroughly into anti-poverty work or:rrito
Itt . .

-4
a substantially iiffrent paradigm, their interaction could be thrown

(

, 01

Into disarray. .

.
-.

.0
,,

At the time of our' study, both agencies were irk fact subj4ct to

. i
pressures from the larger political arena; The pressures impinging upon

80

ES have already been described. In the case of VR, presSures and induce-

ments associated with a-variety of anti-poverty and Great Society programs

were drawing the agency out of its established paradigm. Programs ,such

Model Cities provided funds for refiabilitation services" with a much"riAer'

,

federal mix than regular VR monies. Furthermore, there were pressures

to broaden the range of clients served by VR through the liberal inter
4

pretation of eligibility guidelines., For example, :dye agency was author-

ized to extend Services to clients whose employment potential was4lampered

by "behayior disorderg." A loose interpretation of this cateogry might,

have greatly expanded the 'potential clientele of,the agency and provided
"td

the rationale for moving in the direction of anti-poverty work. While
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VR officials apparently'resisted such pressures in tU short -run,

continued expsune of the two agencies to new constraints and incentives

of this kind could be expected to disrupt their dyadic relations.

A movemehipf jorie or both agencies into a more thoroughgoing commit-

ment to the ,poor could be expectento produce domain conflict between

the two. -The change would likely bring the a cies into areas of activity

now undefined or nebulously defined as to h emony. Thus, each' might try

to extend its contror-'an4 hedge in the other. In fact, some VR personnel

were already arguing that VR should have priority in the manpower develop-

ment field.

The other area of potential conflict is in the paradigm shifts that

"mild likely accompany these changes. If either agency moved away from

its present rather conservative paradigm, conflict Would be liketcto

develoq9as personnel with different understandings of their work inter-

aceed.

Beneath its consensual and harmonious exterior, then, the XS-VR

relationship was based on power. And the dyadic relationship was linked

to polities within the two agencies and within the larger social context.

Thus, an administrative view of the relationship omits its most vita

features.,

A

CONCLUSION

It has been argued in thA,chapter that administratively-oriented

analyses of interoga nii ational linkages omit and - potentially obscure
/'

N\O.
political realities of fundamental importance. Through.,the summary of.
data from a foui-agency network, the complex interplay of administrative

7
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and political realities has been shown. A purely administrative analysis

of this network would have overlooked or hidden this dimension of the

network relations.

The dangers of a purely administrative analysis are numerous. Two

will be developed here. First, such an administrative view may lead to

inaccurate prediction of the consequences of certain social policies.

Efforts to improve interagency coordination through human relations'

devices or more rational divisions of labor may be ineffectual if the

fundamental factors are deep-rooted dominiance patterns in a series

of interrelated power arenas. SecOnd, and more'important, the adminis-

trative analysis may misconstrue or obscure the fundamental problems of

the society and thus hinder the development of a national debate on the

directions of the society. The propagation of administrative formulations

of fundamentally political problems could contribute to the further dis-

tortion of the processes of political communication and deeision making in

the society. Furthermore, by converting political questions about the

direction and priorities of the sdciety into technical problems of adm+Kis-

t&tion, we may contribute to the maintenance in power of those advantaged
P

eK

by present societal arrangements. They are more likely to be in a position

to define and control the administrative process. Thus, ad strativel

oriented theories of interorganizational relations may provide a mean of

managing contradictions in the society and maintaining its present order.
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FOOTNOTES

1. The importance of developing critical, reflexiiTe-'analyses of socio-

logical work has been emphasized repeatedly in recent years. Per-

haps most influential in this regard have been the efforts of

Friedrichs [8] and Gouldner [9]. The author's efforts An this

direction have beeti influenced by critical sotiology as represented

in work of Birnbaum [5], Habermas [11], Touraine [16], and others.'

This author has previously argued the importance of such analyses

, in the organization field [2].

2. In formulating this distinction, the authqr has been influenced by

a number of scholars, including Krupp [13], Habermas [10; 11],

Birnbaum [4], and Wolin [22, pp. 352-434].

3. The administrative and political approaches are formulated as

exaggerated, extreme perspectives here in order to draw out their

separate implications. Although some studies cannot be unequivocally

assigned to one or the other category, it is possible to identify

tendencigs. A series of studies by Turk involves a predominately

administrative approach [17; 18; 19; 20]. Turk has tried to idlentify

structural variation in community agency networks which predicts

the receptivity of the community to new federal programs such as

community action. The structural factor is the degree of inter-

'connectedness of agencies. Richly joined networks are expected to

be more innovative than those with less extensive linkages. Here

the research, effort is to find an a-political variable which accounts

3to
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for adoption of programs. The political process involved in adopting

such programs is not subjected to analysis. Instead, there is a

tendency to explain away that process as a consequence of underlying

structural features of the.interorganizational networks in the coin-
.

munity. The practical iMpott is that richly joined networks should

p okiveloped as a way of !mourn ing piagraminnovation.

Other studies (e:g., glen, et al.',[12]) which approximate

the administrat+e approach are those In concern for inter-

agency coordination is the apparent motive for research, and a variet

of predictors of coordination are investigated as possible deter-

minants of coordination. Such independent variables are frequently

subject to change by administrative action.

4. The author's conception of power shows the influence of a number of

writers, perhaps most directly' that of Crozier [6; 7],, Zald [23],

and Wamsley and Zald (21]. For a more detailed statement of the

theoretical position, see Benson 14.
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CHAPTER ELEVEN.'
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An Intergovernmental System for Effective State Land-Use Planning

CLYDE i. FORREST

EFFECTIVE public service planning requires consideration of more-than the

typical,content of planning documents now gathering dust on the shelves.

Such consideration should begin with the organizational and functional

aspects 06, eggovernmental planning as a system. Local, state, and

fed al jurisdictional levels represented by popularly elected or appointed

executive, administrative, judicial, and legislative components describe
0

(are) the basic organizational elements of the system. Such an elementary

acknowledgment of fact is only signifi ant in light pf the question: How

effectively have traditional public service functions and land-use planning

related to these basic organizati nal elements?' While not discussed e

plicitly, there are several basic assumptions in this paper. The following

four are listed to establish $ome limits:

1. .Interactive social,, economic and environmental processes can be
planned only to the degree that they are controlled.

2. Land use control is potentially a vital integrating element for
effective public service planning.

3. Land use planning efforts have often ignored or intentionally
competed with sic organizational elements of the system.

Ift

Land use aptntrol may be effected through any one, or inations
of, the fotipwing governmental activities: (a) Reg ation (i.e.,
zo ng), (b) expenditures (i.e., "work"), and (c) Revenue pro-
u tion (i.e,t taxesp).
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, Traditional U.S. land use controls which exist in at least 43 states,

are primarily based upon the regulation of private property use by local

government. Local efforts have demonstrated inadequacies which will be

elaborated later and are the source of much criticism oE contemporary

government and political policy. Expenditures and revenue production have

been the federal approach in land use planning, with the state merely acting

as part of the pipeline. New proposals, such as the National Land Use

Planning and Management Act, follow this tradition.. The shortAomings of

unsystemitized regulation, expenditure and revenue programs have been much

criticized in the literature of urban and regional plahning since the mid-
.

1960s. The alleged, "Quiet Revolution" notwithstanding, the critique of
A

Illinois state
..,

and local land use control efforts which f ilows isrepresenta-
b

tive of the majority of U.S. jurisdictions and the consid iAtions for im-
4

proving effectiveness of public service planning through land use controls

are broadly applicable.

Our basic thesis for an approach to land-use control is to avoid

control as an objective in itself and to attempt to minimize the continual

imposition of externalities that affect the achievement of public service

and priyate investment objectives. Rational land use is constrained by

intergovernmental planning. Six possible constraints are offered for

consideration and may be regarded as the prerequisites for meeting public

service demands.

1. An Adequate Data System. The data system must include informa-

tion about iridividual and group welfare, fiscal and other economic matters,

351
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_ and environmental aspects. In addition, an adequate data system must

include a continuous update that will facilitate an evaluative review.

2. Broad Base.Participation. A rational system must include a

reasonable opportunity for general citizens, various levels of government,
41

and competing local units of government to participate as fully as prac-

tAcable in the decisions that they feel will affect them. This partici-

pation should include access'to the data base and should be stimulated

by an active notice and inforg!otional-program conducted by designated

decision-making authorities.

3. Decisio -Making Authority. The authority to make policy deci-

sions must be vested in an agency that is responsive to the traditional

values of the democratic process and yet somewhat separated from the

direct political roles of the legislative and executive branches of govern-

ment. The judicial system is suited to this function for review purposes;

but, of course, it is largely unsuited for the role of promulgating and

administering policy.

4. Express Goals and Standards, The decision-making authority

must be guided by a general set of goals, standards, and objectives which

have been formally adopted by the legislativeland executive branches of
lbs

government, after a full use of the data available and participation by

all concerned interests. Within the policies established by these preset

goals and objectives, the decision-making authority must follow a known

set of procedural requirements.

3- c.s
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5. Mandatory Procedures. Procedures should also be adopted by

the legislative and'administrative units and imposed on'the judicial

branch so that adequate data, compliance with preset goal's and standards,

timely decisions, and an opportunity for coordination and participation

are afforded.

6. Adequate.funding.' The adequacy of funding of any governmental

program is a delicate point of balance. Overfunding may result in ex-

cessive bureaucratic activity; underfunding will result in inadequate

administr ion of the particular program. It,is only through adequate

funding that competent personnel may be attracted, retained, and trained

4

and, therefore, assist in attaining the preset goals and objectives.

While these prereciuisites of a rational planning sjstem offer no

guarantees, they at least .define a starting place and the major elements

that give the best chance of success. These elements are not believed

to be unduly theoretical and may be directly related to the current set

of-major problems in land use regulation examined in this chapter; with

specific examples cited from the State of Illinois.

PROBLEMS IN CURRENT LAND USE REGULATION

,

While the Congress deb tes and many states are in the process of

reacting, the majorlty of states responses to land use planning is based

on a pre-I926 model (see Figure 11.1). The 1926 modeol addresses some

of the issues that may be properlyitaised, but it is totally' inadequate

to deal with the range of public services responsive 'to land use planning.
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P

Our major assumption --that land usploattol is a vital, integrating

force for effective public service planning - -is baped-on the unaccept-

ability of other major alternatives, which might include mandatory

settlement and employment policiep. Ten major problems may be directly

attributed to the inadequacy of present land use control leiplation.

These are still common to all but seven or eight stats.

The "Growth Warp"

In terms of the 1926 model under which mo t states are still operating,

land use regulation is aimed at the control of "growth and development."

While it may seem strange to identify this as a problem, it is, in fact,

at the very heart of the bias ip the legislative response imposed on
%

local governmental dnits.

In law, of course, a governmental unit is'generally not authorized

to control or engage in any activity for which it is not sps4fically

authorized. Whefher the authorization is constitutional, legislative,

or charter, there must be some legal basis for governmental activity.

If there is no grAnt of authority that may be cited to justify govern-
AvoT'

mental regulation, actions are said to be ultra vires. Therefore, at-
,

tempts to deal with issues that do not directly relate to control

of growth and-development are met with legal questions, and properly

so, on the ba
\
is that they are not included in the scope of the authority

granted. Such issues would include environmental conservation, agricul-

,
i

tural land conservation, and flood-plain zoning. Even where constitutional

grants are relied on, the general rule'ha?een that land-use controls
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were unknown at common law and therefore are not granted by a general,,

delegation of police power.

The "growth warp" is expressed in legislative intent as well'ai

in the actual structure and procedures required to deal with land use.

4\

This warp produces a totally antiquated and piecemeal approach to land -

use policy, resulting in the need for frequent amendments to include

additional specific 4pes of land use'concerns.-

Land as a Private Market tommodity

In all states dealing with the 1926 model, land is basically

viewed as an exclusive private market commodity--one to be used, sold,

or developed for its highest dollar value. The phrase "highest and

"best use" is too often heard in land-use regulation and land use plan in

circles. "Highest and best use" is a legitimate consideration of land

use planning, but it is hardly determinative of the public i erest.

Under this philosophy there is very little chance that land may be viewed

as one of. our basic natura4 resources upon which, along with human re-

sources, we are largely depiadent.

Independent Local Concern

Land use control under the 1926 approach is an independent local

matter that should not involve S20 departments or expressions of non-

local concern. To many, this etpression perhaps seems overly strong;
lag

but it is, in fact, the current legal status of land use regulation in

Illinois, for instance. In such cases as The Village of Mount Prospect
r--

vs. Cook County,
1
the determination was expressly made that the village
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V

had no legal ability (standing) to participate in a judicial review of

a Cook County zoning change, even though the'cAange was adjacent to the

village, limits and would have an effect on the village. Rome rule

authority g.'anted to municipalities has now, been used to.grant standing

to such units: Forest View Homeowners Association vs. Cook County.
2

0
The example of independent local aut9nomy most frequently mentioned

is in the case of housing and direct matters of racial discrimination.

Land use control is and, has been quite properly charged with having been
4

employed as an instrument of local racial discrimination. Unless those

representing larger-than-local concer4,0participate in the decision-making
4v,

process., it is inconceivable that this particular problem will ever be

corrected.

Uncoordinated Regulation

Land-use regulation under the 1926 model is uncoordinated and need

not relate to a larger planning process. It seems particularly incongruous
9 Olt

in states where an exclusive private property philnSophT94an77is sup-

ported thatthat local government has been given'the authority to interfere

withAld uses without being required to deVelop a careful public state-
1

ment about its objectives in r4ulating private use C..--
,

., ,,,
po: ,. ,,.

Most states, even those using' the 192461nodel,,require that zoning
, cr

be "in accord with a cgmprehensive plan.".,-Whatever the meaning of this

phrase, as judicially in erpreted, it is r better than the absence

of the phrase, as in the Illinois enabling 1 gislation. Therefore the
li

many examples (4 the lack of a rational approa o land use control are,
0
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not surprising. This is not to say that there a e no important excep-

tions to this general problem; but the point is, legal requipent

that land use regulation bd the result of a carefully thought -out,

p articipatory system based on preestablished expressions of policy

and objectives is needed.

,

Ad Hoc Participation k.

Citizen participation in the land use regulation system is ad hoe,

a nd j..s oriented toward the status quo. Since the biases of the regula-

tory system favor growth and development, and since most changes are

stimulated by private development remlests (nbt be systematic govern-

mental reevaluations), it is'no surprise that the general citizen often

regards zoning as a booby trap on which he m

Since the'participation is genqrally ad hoc on

the b1terness and acrinomy generated contribute

e relied, to his dismay.

-by-case basis,

disrepute, often

resulting in an active intolerance and disregard of its requirements.

Since status quo is often regarded as the highest value, it is also not

surprlping that, without.a publicly developed plan, residents deeply

repent and bitterly oppoSe changes that are not in keeping with their

anticipations.

Judicial Inadequacy

As the place where the ultimate resolutikn is made of local land

use decision, the judicial forum is inadequately informed about legis-
.

lative and administrative intent: Our enabling legislation is typically

general in coverage, expressions of state legislative policy in relation

to land use are notably lacking, and the local interpretations of the
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ft7
4

'acts- usually are not necessarily based pn a riiional planning process::

Therefore, it is a small wonder that the courts.fin themselves faced

with numerous ad hoc, case-by-case reviews of both minor and major land

use proposals .

The record presented in court is often a farce; A court may be

aced to review a decision involving a million dollar investment based

on such a simple mo)ion as, "I 1711= denial because the application is

contrary,to the co mprehensive plan." What "comprehensive plan" mean s

then must be determined by the court; and the reasons for the local

decision must be Sathomed,,if possible, after the fact. Because the

judicial forum is the traditional place fbr the resolution of conilict-

ing interests, given the inadequacy of legislation combined with a lack

of planning, lack of citizen.participation, lack of a.good data system,

incompetent personnel, and outright corruption, it is no wonder that

the courts are becoming "Super Boards of Appeal."

Public Use Exemptions

The 1926 model of land use regulations has been primarily directed

toward the control of private development uses. In many states public

uses have been outside the authorityApf zoning, subdivision, and building

codes. oNo one doubts that the impact of a public use, sudh as a major

recreation facility, reservoir, stadium, br highway inierchange, has a

drastic effect on ti p nature, quality, and timing of development in the

private sector. The situation calls for an adequate evaluative system,

one that provides participation for more than one governmental unit.
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Perhaps the classic 'Illustration of the inadequacy of excluding

public land uses from the land use control system is the case of the

City of Des Plaines vs. Chicago [the] Metropolitan Sanitary District.
3

The Illinois Supreme Court ruled that the Des Plaines zoning ordinance

was inapplicable to the governmental use of a sanitary-sewage treatment

plant proposed for location in a residential district of the community.

This legal limitation on the authority to resolve intergovernmental

disputes concerning location and operation could be easily rectified

and stands as one of the major unmet problems in land use control.

The current system simply means that a governmental unit acting within

its legal scope of authority may determine what is best for its interest

and the interest of its particular clientele, with no necessity of

consideration for the interests of other, affected citizens represented

by other legitimate governing bodies. This case is now pending appeal

on a home-rule issue of whether or not home rule units would be able

to supercede a direct delegation of state authority in authorizing

special-purpose governmental units, and some way of resolving the issue

may be found.

'Procedural Complexity

The majority bf local governing bodies seem to (have intentionally

chosen the Most obscure, complicated, time-consuming, and technically

deficient procedure that could be devised to handle land use regulation.

Modern zoning ordinances are often extremely lengthy, and detailed docu-

ments require great expertise to interpret. A clear determination of

what regulations apply to a particular property and what alternatives

359
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exist for seeking the maximum, permitted use of that property is an im4

possible task in many jurisdictions. In the City of Aurora, Illinois

for example, the ordinance requires separate public hearings before

three agencies in order to consider an amendment of distrfct. of,

The co exity itself probably contributes to controversies of?

surrounding reques s fo oning approval. Quite often, the lack of 1i

quorum cases postponements of hearings, to the dismay of the develop rs

and of possible objectors.,' Delay and stall tactics have sometimes been

used with corrupt intent. The frequent litany of health, safety, and '

welfare, keyed to
4
standard considerations that have been construed by

courts in Illinois and in many states, result in a lawyer's delight and

a layman's plight of confounding principles of law, rules of evidence,

'I'complex procedures, and interminable delay.

Despite the procedural time delay, a paradox exists--the ac ual

technical considerations of most proposals is completely inadequ te.,

It is not unusual at all for the zoning board or city council t review

facts and make a determination on a million-dollar project aft only

15 or 20 minutes of deliberation.

What has happened appears to be a drift into very compl x, of en

duplicative procedures with inadequate attention to detail an techn cal
4

considerations. The heat generated by emotionalism, politic .l goals, and

contradictory expressions of vested interest gives little li ht in th

local land use planning system. 4fr
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Areas Least Controlled

The trend of population and economic growth in urban America for

the last decade has been for Prbandevelopment to take place primarily

in unincorporated areas adjacent to or Within convenient commuting dis-

tance of the urban centers or services. County, and township governments

expectedexpected to exercise land use control and handle issigs for which

they are largely inadequately otaffed and incompetently organized.

Even in'counties where there in a sizeable planning staff and considerable

professional expertise, the legal flexibility available and the skill'of
il

major developers in pursuing their,interests produce one-sided results

In addition to the inadequacies, of the governmental strueture'in the

probable growth areas, most states have consistently included an agri-

cultural exemption in land use regulation covered/by enabling acts.

Presumably the intent of thi$ exemptidAs to assure that nonurba,pizing

uses, such as far!,g, raistag;liVestock, dairying, 4nd other types of

traditional agrigelture will, not be burdened with the permit and inspet-

tion requirements of urban development. This exemption has become the

Achilles' heel of agriCultural interests. In 1972 the Illinois Agri-
,

cultural Asspciation realized that this agricultural exemption is probably

inconsistent with a regulatory objective of preserving agricultural ac-

tivity.. In fact, they supported a legislative proposal, HB 1123 in the

1972 Illinois General Assembly, which would have included the exemption

but specifically authorized county:and municipal governments to enact

land use controls for the expres4 purpose of preserving prime agri-

cultural lands. It may seem inconsistent from a regulatory point of

361

I



348

view to day .that this might be an ideal situation: a major economic

i4

serest being allowed to continue its,operationsjpurgolact, receive
. 3

the same.,type of public sanction and protection from incompatible urban

uses that urban uses now receive from incompatible agricultural uses

(such as feed los, poultry operations, and the like). A recent case

in Arizona, Spur vs. Dale Webb, Inc.,
4

indicates the viability of this

particular apptoa h and may be seen as an opportunity for overalliland

use control, wi h significant implisations for a Manned urban growth

and redevelopment.

Tax-Policy Coordination

4

' The current system of land use regulation has not been coprdinated

with the realities of state'andlocal tax'pograms. The pressures of

property tax asses ment and particularly, of reassessment programs, which

are legally require , have put development pressure directly on adjacent

land. Agricultural use may continue to be a profitable activity and an

environmental asset, except for the tax pressure At leatst-20 states,

have developed progr ms of preferytial property-tax treatment for-

agricultural laPd, forest land, and other types of specifid land areas.

Because of the eed for local governmental tax revenue, particularly
*,

for school and local ighway purposes,
5

local governmeyts have been unable

to allow sufficient credits for these types of land Uses. In addition

to the "urban fringe" impact, studies have ind,icated that tax-reassess-

ment pressures may be major inhibitor of private redevelopment and,

reclithation of propert values in the inner -city. The relationship

3.0 2
a

v.
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41.

between land use control and taxing programs seems to be clear, perhaps

requiring a system of differential taxation.

Differential taxation received a blow in Illinois in the case of
Qv

the Oak Park Federal Sav ngs and Loan Association vs. Village of Oak
4

Park.
5

A home-rule unit attempted to establish a differential

tax district under' constitutional authority/to redevelop the downtown

area. The action was held to be unauthorized by thkconstitution and

contrary to Illinois statutes on uniformity of tax. The-same problems

#

exist because of prohibitions. against. "local arid special" legislatiOn in

most jurisdictions.

The 1926 model is ihadequate in its substantive coverage and anti-

y

quated in its procedural format. The model has the following structural

characteristics:

1. The state mgrely delegates authority to localunits and thereby

shirks its duty and responsibility to the citizens.

2. Local governing bodies, as a matter of survival or normal self-
.

interest, are incapable of dealing with land use development

pressures, which offer a tantalizing blevasive source of new

tax revenues. The attitude of most local governments toward,

any new development is that the development will bring in new

tax resources; therefore, it should be permitted.

3 The confusion between zoning committees, building commissions,

planning commissions, and boards of appeal seems to unnecessarily

complicate what could be a relatively simple. procedure.

4. The lack of relationships between advisory boards, such as the

zoning\board of appeal, the planning body, and many others,
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often results in the d6Velopment of conflicting recommendatiOns,

Realistically, the main function of such boards is "flack-

vhing," hot advising.

5. Private developers and the courts have become the decision

makers in the significant cases that will have a major effect
*

on the future of urban growth and development. They determine

complex technical issues requiring expensive development of

evidence, generally after a local decision has been made on an

inadequate factual basis.

Most units of city, County, and state gylvernment are dysfunctionally

organized to operate an efficie&t, responsible, and continuous land use

planning program. Since most of the mblems cited concerning land use

regulation may be related to unnecessary "political'baggage" that results

in organizational defects, it seems appropriate to outline the essential

characteritics of an effective planning structure.

ORGANIZATION CHARACTERISTICS FOR EFFECTIVE PLANNING

These are some of the basic criteria that may be used to critique

'the viability of a planning structure and to offer guidance for. reorganiza-

tion.

Jurisdiction

\2'2

The jurisdiction of a governmental unit must be complete in terms

,

of its substantive authority and geographic scope. For'example, a

county government that is given limited authority to deal with the needs

3 5 4
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and problems of the citizens of the county has a substantive jurisdictional

defect; also its geographic jurisdiction effectively prohibits other

governmental units,frOm meeting these needs. The same example applies

to municipalities, only in reserve.

Home-rule units have nearly unlimited substantive jurisdiction,

but their geographical jurisdiction is limited to their incorporated

limits. The undue complexity of annexation in the State bf Illinois,

for example, and the competing interests of nearby municipalities fur-.

ther complicate the jurisdictional problems. The achievement of

jurisdictional comprehensiveness in both substantive and geographic e'

areas would, of course, prevent the creation of,public-interest vacuums

and would offer the opportunity of changing decision making to a shared
44.

basisb tween tte concerns of private enterprise aqd the public interest.

In'terms of efficiency, juriadict

assistance to governmental units a

We all grow eary of hearingj t ernmental,units in Illinios

al comprehensiveness would also be of

in the following way.

Nonoverlap ing Units

are more numerous than in any.other state f the union. Yet this is still

true. Measured on a per capita basis, aoper acre basis, or.a flat numerical

basis, Illinois leads all the rest in th number of governmental units.
_T-

Although the elimination of overlapping governmental units does not

necessarily lead to direct tax savings, it i reasonable 0/expect at

least that administrative economy would result. Why s uld the citizens

of Champaign Vity be served by 28 or 30 goverfille Eal units composed
---

of independent elected officials who are not required to coordinate

36a
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their functions or their use of fundamentalleuthority to expend public
4

funds, levy taxes, and promulgate and enforce regulations`?

Without overlapping jurisdiction,the responsibility for

mental serviceszibecomes clearer in the minds of citizens. Th s relates
/

directly to ty e next major characteristic.

Reskinsiveness

Citizens' understanding of the limitation's and author

mental units in itself would justify the elimination of many duplicative

overn

organizations. The responsiveness and accountability of government is

becoming suspec) in the minds of many. To be meaningful, responsive

government must anticipate needs and develop the resources to meet

these needs within a rational system of priorities. The responsiveness

characteristic must aldo mean that a governmental unit should be organized

and structured so that it may respond externally to the developments

that affect its interest but are outside its corporate boundaries. An

intergoverninental communication system would facilitate public interest,

c
which would transcend corporae-boundaries. At present, Illinois govern

mental units are-extremely handicapped in their ability to participate

in land use planning decisions that affect other governmental units.

The Village of Arlington Heights vs. Cook County, referred to 'earlier

again illustrates this need. Aside from the merits of this particdlar

case, it seems that the inability of a governmental unit to voice a

legitimate opinion in such an issue is an unnecessarily narrow restric

tion on the participatory decicionmaking process.
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Policy Orientation

Elected officials in government are result-oriented, Fo, the exclusion

of policy analyses and evaluation. Making an approlike division between

the development of basic policies and the execution and administration

of these policies through channels of communication and authority would

produce superior results. A recent survey in Illinois indicates, for

example, that as much as 30 percent of a local govern g body's time May

be spent in reviewing individual zoning and land dev lopment cases. A

majority of these cases'can be typified as routine matters that could be

administered routinely and dele ropriate administration

level.

If a governmental unit wishes to have a policy of coordinated growth

and development, it might better achieve its objective by delegating

implementation to an administrative level, one that is not as directly

responsive to the political pressures of elected officials. Further,

elected of'ficial's are responsible for the quality as well as the quantity

of results.

The elkremc time demands on elected officials, which are inherent

in Any administrative capacity, tend to relegate policy formulation to

second place or to midor portions of time. This predominance of adminis-

trative time, with a minimum amount of time for policy formulation,

leaves little or no time for evaluation. Continuous mon4oring and

evaluation of effigtiveness is the missing element in most policy pro-

.;

grams. The effectiveness of the policy must be reviewed periodically

in terms of th._epolicy objectives being sought when the program was

A

authorized.

\, 3 6 7
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Administrative Delegation

Elected officials who concentrate on que tions of policy in term

of problems, priorities, and evaluation of the impact of their policies

must delegate the administrative fulfillment of their policies. Dele-

gation needs to be precise enough to clearly fix administrative responsi-

bility and to give the authority required to meet the policy objective

adequately. In order to achieve this kind of administrative delegation

in governmental efficiency, the final characteristic of competency must

be achieved.

COpetent Personnel

Governmental service tends to be a much-maligned activity, charac-

teristically viewed with a jaundiced eye by those who have notbeen di-
.

rectly involved. While-much criticism is merited, one tends to find

highly motivated and sincere individuals in most positioht Of authority

in local:, county, and state government. Having competent personnel

can only be achieVed through adequate salary schedules, well- conceived

qualificaxion.standards, and a level of authority and responsibility

thgt will make the job meaningful. The competency of personnel will

determine to a large extent the impact of policy programs on,the public
yi

and Whether or not the objectives of the policy formulators will be

Orachieved.

Wheit70e combination of the six characteristis given previously

is fully realized through an adequate information system (including
r
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data on the environmental, social, and economic categories), the charac-

teristici of the effective public service planning system may be"achieved,

Achieving the characteristics 14y be possible within more than one model;

however, the increasing number of considerations by state government,

special governmental bodies, and in some cases municipal government seems

to rely on basic models that are outlined in Figures 11.1, they Standard
4

State Zoning Enabling Act; 11.2, the American Law Institute Model Land

Development Code Structure; and 11.3, State and Local Land Resources

9 Control System. We will categorize the states (which we are discussing)

42

0'

in three different categories: those which are still in the 1926 mold

(and,it should be pointed out at this point, that Illinois may be described

as a pre-1926 model); the ALI model; and the State and Local Land Resource

Code.

ALTERNATIVE ORGANIZATION MODELS

Standard State Zoning and Planning-Enabli g Acts, 1926,Model

The 1926 standard enabling act, first promulgated byl"the U.S.

Department of Commerce under the direction of Herbert Hoover," recognized

that the public had a responsibility to idenlify its policies and to

expr4ss its objectives in rather specific terms before indulging its
, / r

propensity to regulate private property interests. To this end, the

Standard State Zoning Enabling Act required that zoning should be "in

accord with a comprehensive plan."' Illinois does not include this

clause in its municipal, county, or township enabling acts. Therefore,

Illinois does not even measure up to the 1926 model. Little wonder that

S5 9
0
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Figure 11.2 American Land Institute (ALI) model land development
code.

Governor

State Land'Planning
Agency

lished Standards with
which Local Agencies Must
Comply. Appears at Local
Hearing's.

a

1 ,Appeals

State Land
Adjudicatory Board

Decides Appeals From Dect
sionS Of Land Development
Agencies On The Record Made
Below

'Local Governing Body

Land'Developmra Agency

Holds Hearings and Makes Initial Decision on.All
Development Proposals.
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Figure 11.3 State and Local model land resources control system.

`State Legislature or

State Constitution

Establishes, Evaluates System
and Delegates Authority

State Planning Board

1.Develops State Land
Resources Plan

,2.Exercises Authority
in Uncontrolled Areas

-3.Represents State in
Local Decisions

Advice.mndi
Information;

Appeals and

Judicial

Appeals

District
\Court

'(Record Only)

Standing

a

Local Governing Body

1. Adopts Plan and Original Ordi
Wances After Review and Comment
by S.P.B.

2. Delegates Administration and
Hearing Functions

3. Evaluates

Local' Planning Board

Plan I Epforcement Hearings Decisions
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the nature of the land use regulation in Illinois may be characterized

by the highest condemnation in meeting all ten of the general problem

areas more completely than perhaps any other. state.

41"

ALI Mbdel

The most fully developed model and the one that will soon be

considered by the prestigious American Law Institute (ALI) is the Model

lc,Land Development Code. It is interesting to note that the primary re-

porter 0 the project in discussing it rarely indicates the relationship

of the state legislative and judicial systems to the Model Land De-

velbpment Code.

The ALI proposal would lead us toa higher resolution of land-
.

development problems than any other model seen t6 date. It does involve

the creative use of legislative authority. It authorizes the governor

to create the State,Land Planning Agency and appoint its members, who

will establish standards with which local agencies must' comply. The

State Planning Agency could pa4ticipate at local hearings. _ It also

creates a State Land Adjudicatory Board, which would decide appeals and .

take the burden pf judicial review frm the judiciary and place,-it in

0

a specialized hearing body.

The ALI code leaves primary authority for land use decision on a

day-to-day basis with the. local, governing body The important question

Joere involves whether or notea local governing body has the capacity to

lake decisions, authorized by the code. If a case is of wire then local

concern, the State Land Planning Agency becomes aytactive participal,,t

A/
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in the hearing and may seek to override a locL decision through the

State Land Adjudicatory BOard.
,"

The model has weaknesses, and these should not be minimized.

The State Land Adjudicatory Board ispubject to appeal to the Judicial

Branch. The draft is not,yet clear, but it would appear that the best

method' would be to require an appeal to an appellate court rather than
I

t,o a local trial court. This, at least, would not result in the repe-

titive, intermediate-administrative appeal syndrome- -which can only

result in more complexity and procedural dello, and a greater confusion

of development issues.

The State Land Adjudicatory Board carries to thestate-and region-

al levelthe same defects that now plague. local zoning boards of appeal.
4

That is, they are insufficiently related to the planning process and

have no necessary background in the preparation of the planeand the

objectives of those plans. S1nce the body is quasi-judicial, there is

f
some question of whether therd eeds-to be an intermediate/ administra-

tive body at all.

.

State and Local Land Resources Code/

1,47

An alternative to the ALI model, the S .4te and Local Land Resource

Code, has a great deal of similarity bilt some major distinctions. The

.first distinction is that the model would clearly results in the direct'
11

involvement of the vlegislative branch of government. This model does not

exclude the-executive branch, since the Chief Exepntive would appoint

the chairman of the State Planning Board and thfee of its members.

fir
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Three would be appointed by the Speaker of the House and three by the

airman of the Senate. The State PlanniagsBoard would have many of

the functions of the ALI State Land Planning Agency. It would also

have the following major distinctions.

First, it would be informational and advisory only tn relation to

local goving bodies; there would be no attempt to pre-decide what

types of Vnd use decisions are "of more than.local concein," 'Any at-

tempCto predefine these types of decisions would probably result in inter-

mediate litigation on the issue of whether or not a proposed use would

be of more than local concern, thus creating procedural difficulties

and,additional delay. Therefver a mechanism is proposed that Would

allow direct appeals to a trial court from-a local Aanning beard.

Second, the local planning board would be del4gaeed administrative

authority Within the policies established by ,the locl,governing body.

In all ap als to the trial court, the State Planning Board'or-its regional

representative, as the case may be, would be granted standing and could

partiCipate in the law suit as aLrepresentative of nonlocal interests

or dnrepresented local interests--that is, tn independent but public

interest-otiented voice would be heard in the resolution of land use

decisions. , I\

This major distinction fromthe ALI proposal is considered to be.

a viable alternative. IL is based in part of Sax's article on observa-

tions of the State of Michigan [1]. This article indicates that where
,

the judicial system has been used purSliant to a broad standing ruielto

pdrtici!pate in litigation.,,cases have been dispoSed of properly and with'
9
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greater dispatch d authority han was the case under the adminis1,ffacive

law approach prey lent in enviro ental regulation. If this appellate

court function i. to be absorbed 17 district courts,' care must be taken

to assure that the court does not become overloaded with appellate deci-
J

sions. If a ca dfully p pared plan laad documented policy ha's'been

promulgated the local elected officials and delegated administration
. -

to a concerne Tanning body with broad-based public participation, the

0°
qualitys,of dY ions at the local level would be likely to impi.oveoso.

e number Cf appeals might be reduced.

ugh qisAdeal might be difficult to attain and might, work

against s me local interests, 'the primary thrust would be in achleving

a syste of controlled assurance so that, until some major public inter-

est is Identifi6d,'the distrit court would' maintain stability In the
J

,devOopment 'Of, an area.

CONCLUSION

To achieve some of the objectives of a rational lank pl'anning:func-

4tion for state government, certain basic legislative considerations must

be addressed. The most important of these is the need for a fiYm expres-

'sion of philosophy on the nature of land. In order to meet the problems

ex'tessed eatilier untler the land as a commodity mentality, the following'

language is recommended for legislative inclusion:
o

L

"Land" means the'earth, water, and,air abOVe, below,
t

or on the

surface;nd "land" includes any improvement o structures customarily
4

regarded,as land. The breadth of this philosophy is intluded in the ALI

4.
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model and closes possible gaps in land use control that are inherent in .

a less comprehengive definition. The definition, of course, follows

the-a cholem doctrine that property interests go fromthe center of the

earthto the heavens. If this is true, and it is still theoretically

true in American jurisprudence), then the nature oficontrol must be

commensurate with the nature ,of property rights.

wrr

In addition, the definition of land use should be as follows:

"Land use" means the devopment that has occurred on land or te use to

which open land is devoted. So the combination of "land" and "land use"
ti

would tend to foreclose deviations for planning control. A general legis-

lative need must be met' in assuring that governmentg at all ltvghls have

given adequate consideration to the social, economic, alzd-environmedtai

needs of its particular area and region and of the state as a whole.

Any lesser level-of decision making would inevitably result in, arbi-

trariness and in inadequate factual analysis. Topics for which state

policies need to be developed would come under the following headings:

1. Conservation

2. Antipollution

3. Natural areas
V41

4. Property vase

5. Historit preservatifn

6. Building and area character!.

7. .Flood damage protwtion
=

8. Relationships of land uses

9. Standards for clualitY environment

377
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10. Efficiency/Of location and Uses

11. Public facility r4latiOnshiPs

12. Sequences of g rowth

13. Economic di ersity satisfaction

14. Housing ayfid employment opportunities

NondisOimdtpAion

16. EdergY resources development and conservation

These essentials of ,a land use planning system are directly related

. /

to the need to reestablish idence in the average citizen's ability

to have an effect on his destiny nd his government's ability to prevent

Ia -

adverse effects and preserve what is deemed to be worthtilhile by a majority.

to°
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FOOTNOTES

1. 113 III. App. 2d' 336 (1969)

2. 18 Ill. App.13d 230 (1974)

3. 48 Ill. 2d Il (1971)

4. 10 Ariz. 178 (1972)

5. 54 Ill. 2d 200 (1973) .
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CHAPTER TWELVE

.i..

Linking Resear h with Planning: Some Implications and-Approaches

RAYMOND D. VLASIN

OBSERVATIONS about several areas or approaches that appear necessary in

making researchf, planning, and education for public services More effec-

tive are dealt with in this_chapter. Some observati s are given on

trends that affect community services improvements as well as broader

aspects of community and regional improvement. 'Next, some areas of

concern that must be addressed by those involved in research and planning

as well as others are highlighted. Suggestions for specific possible

ac inns involving research, extension education, and planning personnel

for increasing effective action toward public services improvement in
.1a

L- rural areas conclude the chapter.

TRENDS AFFECTING PUBLIC SERVICES' IMPROVEMENT

There are a number of vends that affect various asp9cts of public

-.
services' improvtments in rural areas. These same trends affect natural

.resource developmence as well as economic development and the broader

aspects of community and regional planning and development [13].

0

of a w

One key trend,is the iqgreased deliberate planning for and guidance

range of land uses,.resource uses, and public services and

facilitieg. encompasses-such itema,as urban expansion areas, W.ghway

and tre ocations andextensions, a rport services, recreation services,

367

381-

L.'



O

sewer andlrter

368

services, waste disposal, law enforcement, fire protection,

health ca qd emergency services, -vocational education, and others.

:
More recen ly there have 'been oeffOrts to extent such planning to still

oth4 areas, such as all forms of public education; the expenditure of

charitabletfiunds fbr human services; integrated welfaregservices; rail

services; comprehensive transportation services; land reservations for

11
agriculture, forestry, minerals, and recreation; utility plant siting;

/utility corridors; and environmentally fragile areas.. -The trend is

clearly tciWarde, a)ot less, deliberate planning.

wite .

A second key trend is the increased interest and demand that planning

and guidance occur in such a way that local leaders,one-g-roafts can par-
k

ticipate iidecisions about their future. These demands for local par-

ticipation run the gamut from,decisions'about health care for the elderly

to comprehensive community and zegionardecisiond about the quality of

life. Local concern, about decicion making extends to dedisions made

at the state and national levelseas well as those made closer to home.

The, there is increasing 'recognition of th fact that rural and\
urban AMerica are neither seParate nor unrelated. Planners educators,

analysts, policy makers, and laymen are observing the increasing number

and s
pes of demands on rural area services and resources that emanate

from urban a d metropolitan areas. They are recognizing that the laeK,

of rural-based opportunities lead to increased urban miation, growth,

and impacts. There also iscan 'increased recognition bylobsearch colleagues

1

that some of the real problems regarding demand and supply of services

result from the-linkage§ between rural and urban areas.

332.
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Fourth, there is a sizable if not growing national and state

concern for the expanding urban agglomerations .and for ways of upgrading

the-quality of life in urban areas and meeting expanding energy needs.

Because of these concerns, various ComMunities and states are raising

questions about whether they want to have added population growth, and

if so, how. Some are taking'specific.actions to retard growth. In

0
other instances, voluntary out-movement from metropolitan areas is creat-

ing new demands for housing and associated residential and munic*

'services.

Fifth, associated with other trends is the increased concer

rural-urban population balance and strengthened rural development to

foster it. This interest in economic and social revitalization of

rural areas to provide a base for an improved rural-urban balance can be

seen at the federal, state, and substate level. While one can quarrel

about the importance given it and the f provided to foster it, the

increased interest is real.
1 There is a parallel interest in t14c economic

di

and social reVtalization of urban areas.

Sixth, there is a continuing growth in the number and trength of
1 46'

multi-county,and multi-community regional mechanisms. Some of these are .

/

long standing, such as conservancy districts, flood control districts,

resource conservation and development districts, and economic development
4

districts providing various services. Recently added to these are various

multicounty regional planning agencies, state administrative districts,

planning and development distrits, councils of gOvernments, and such

SIP
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special purpose districts as health planning, law enforcement, vocational

education, education service, mental )ealth service, and others. There.

may be more substate districts on the way as one looks/at yroposed so-

lutions to environmental maintenance and water and waste development

and control.

Seventh; there are more and more Mtic and private ag ncies and

groups concerned with or invoved\in aspects of developm4nt, incluihing

services improvement. Those involved and concerned /come from all manner

of educational institutions, from4a wide arra of resource - oriented

roups and agencies, from a host of voluntary and service groups, from

-v

*public and ptigftte utilities from private business and industrx, from

labor groups, and,ftom federal, multi-state, state, substatei-and local e

*governmental units. Tho trend a

concerned or involved in some asp

or even more voupa tio be

opment.

Eighth, there also is an increased tolerance toward the several

forms of development and an increased understanding that they must
4

somehow be blended. 614,9 must interrelate (1) improvement of community

facilities and services; 2) use and improvement of our natural re-

sources and the natural environment; (3) economic development of non-

6
agricultural as well as agricultural industries; (4) people-building

through such efforts as improved education, career, and skill develop-
-1

ment; and (5) improved institutions tp deal with these various
A

Not all the trends or conditions that affect development, including

community services improvement, are positive. There still exists a
ir

33}
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tremendous competitiveness among rural communities, between rural communities

and the larger growth centers, and among subunits of tfielgietropaitan

areas.
Some competitiveness.leAs to innovative experimentation. -However/

,,,_*(intensive competitiveness also can be devisive and inhibit cooperatiVe

effOrts toward sound development.

Further, there is a patchwork of taxing procedures and situations,

is well as other institutional devices and resource use procedures, that

"blunt efforts in planning and implementing service improvement as

well as sounid

(

economic development and improved use of our natural re-

sources. Still, ther important trends could be added. The ones I have

enumerated are of major mportance.and do lead to some areas of concern

that 4nfront all involve¢ in improving services:-

AREAS OF CONCERN

The public services issues do-not stanein isolation from other

community or societal issues. The are interrelated with the range of

St 0 ,

environmental concerns, other,hum resource concerns, natural resource

,development problems, economic development problems, and the broader

range' oncerns pertaining to a'quality of life. Neither o'the public

service issues respect any discipline or professional lines. Unfortu-

nately'they, as so many other public,issues or problems, are'multi-
.

disciplinau*.or pan-disciplinary in nature. Further, public service

issues can be and frequently are multi-octupationeT in nature as well.

They may simultaneously involve or affect educators, extension personnel,

3.85
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4
researchers, planners, government officials, business, labor and

industry leaders, utility representatives, agency administrators,

agency enforcers, charitable groups, civic /groups, and others. Given

these considerations, I have chosen to approach scotae of the concerns

relating to public services rather broadly.

Developing Clearer Policy Goals
and Operational Targets

One of the first issues, and possibll, the most fundamental and

pervasive, is how to develop clearer goals and operational targets for

Public services in rural areas. Public services do not stand as an

end in themselves;.,they constitute means toward other goals or ends.

We might°imgrove services and facilities to enhance the well-

being of particular persons-tourists, all 14411ent residents, some

permanent residents, people mov\ing into an area for jobs., people re-
4111

tiring in the area, or some combination of these Ad others. We might

improve public services because they will enhance the community for

economic an'd industrial expansion. Or we might improVe services to cause

an entire community or region to grow, or part of a community or

region to grow, or even because "they twill inhibit some change or pre-

serve some feature for consumers. However, time and time again we s

the lack of clarity, visability., agreement, and onderstanding:Of goals

necessary to provide a basis for complementary action.'
g

We have an arsenal,offunded programs that affect public ser-

vices improvement as well as other aspects of community and regional

33'3
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develdpment [2j . They include direct federal programs, federally

assisted state and local programs, and self-financed state, substate,

and local programs. The expenditures are quite-massive. There, are

other charitable, civic,c'and association programs also backed by

financial and service support. But despite, this arsenal of public

'and pr1l7rate Programs, we are truly short of. clearly defined policy

*. goals and operational targets for action.

Thus first and,ost basic issue is the need to explore ways

tp develop clearer policy goals and operational targets for community

and regional development decision making and, AtItin those, some

specific*objectiVes for public services, such as research and educa-

tion opportunities at the 'state, substate region, and multi-state

regional levels. We need to- explore what has been dpne in developing

clearer policy goals, the apparent successes or gains, how those in-

volved went about it, the outcomes, and what additionally might have

1-4

been done-to advantage.
40

The need to develop\clearer operational targets at the substate,

4

regional- level and the local level should be part of this effort.

Development of such operational targets could help address therange

of issues associated with local economic growth.or limitation, in

oluding locating economic
activity' within substate areas, locating

,9

Supporting facilities and service within substate areas, and develop -

tu

ing,specific guidelines for implementingoimProved facilities and

services. The need for such operational goals -and targets is particularly

3 8,7
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acute at the multi-county and multi-community levels. Likewise, the

potential benefit at these levels appears to be high.

Specific multi-county and multi-community goals or targets could

provide a basis, for determining whatto do, what to do now, and what

to do next. They could provide a concrete basis for meshing assia=

tance for services improvement available from public programs and

from nonpublic sources including private, charitable, religious,

foundation, and other sources. They could provide a bas

ing progress and effectiveness of action.

r assess-

Developing clearer policy goals and operational targets for

community and regional development and for services improvement as a

part of that development will not be easy. Many people appear reluc-

tant to discuss goals for action. The'process of developing goals and

targets may lead to controversy.,The problems of meaningful local

participation are real. However, it is an important area for analysis

and action as well as a potentially fruitful area for both researchers

and planners, because it'necessitates_from the outsei close.coopera-
..

tive relationship with policy makers. yfortunately, the trend described

earIier.,toward more deliberate planning may simply end in expensive

frustration unless we do achieve clearer policy goals and operational

targets.

.Loci Participation and
Preferences in Public Servi e Decisions

A second broad area of concern, closel allied with the first, is

how to insure meaningful local participation in decisions,. Clearly, the
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41
public service policies and program decisions must benefit the various

-1^'

Actual.. and potential users of those' services or service outputs. Achievl

ing this orientation in policy and program is difficult. Achieving it
I

without'locaLparti*pation by those .affected is likely impossible.

A greet deal more could be dime in the matter solicitation of ,

. local pref rences and the communication of those preferences to policy

makers, planners, providersrof services, nsumers of those services,

and the public. There is much talk at the multi-county or mUlti-community,

level and at the local level about the desirability of some'local citizen

participation. There is also much talk about, the importance of the

preferences of persons for whom the services are intended. However, all

too often we have neithpr a clear plan-nor a clear arrangement to insure

the effective and efficient solicitation of local information from'actpal

and potential users, ,We plan "for" rather. than "with" persons to be

served. We plan for,them without quantitative information about their per-
/

ceptions of problems a d opportunities, their preferences about them,'-

and their suggestions con -rning prsible alternatives for action.

We need to perfect and ply "quick turn-around" survey techniques

that planning agencies and ednca ors can use for measuring local pref-

brences.
2 The results of th rveys could be used in improving planning

0c,
for specific services anl ci complementary publitducation andAnforo-

mation programs.
3

In reviewing both plannin and public education, I

observe major.potential gains for improved decision making and actions to

'services) enhance public.evices from such innovations

389'
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We should not overloOk possible research .nd development efforts

1

on new technology that may bp used in obtaining c.. unity and regional

partidipation by consumers or users of public sgrvice . For example,

the cable that carries CTV into the home could carry put occupant's

responses and prefer7enees., Communicaion technology has been,harnessed

to serve us for other purposes--whyAnot or improved local participation in

decision making regarding public,services?

Demands for local participatiolm.in decision making are increasing.

They encompaSs a broad range of public and private activities, including

improvement In puhlic services. However,' the demands alone will not

.

achieve the mea$ure of realistic and meaningful participation desired.

An efficient and effective sistem of soliciting local preferences is re-
4tes

quire Additionally, those prefere ces concerning public services must

be effec ively meshed with analyses of bai..is possible'at the community
N

and regional leyels. Results of.both preference surveys and analyses

of what is possible, need to be a part of the education and informationN

process with those affected and the public at large. A complementary ef-

fort in research, education, and planning appearslundamental'for success.

Resource and Environme tar Conditions Tha-A t May Constrain
Economic Development and Public Se vices >\

A third area of concern is our inadequate considera on of environ-
,

mental conditions Cat constrain regional and community deve pments.

Environmental conditionsconstrain the ability of a community or region

to support human use,,suppOrt 'production antikservices, and,assimilate

r.
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by-products and wastes-

For a variety of historical reasons, much of our development

planning, decision making, and implementation has been quiteseparate

from our mote recent environmental planning, decision making, and imple-
,

mentation.
4 ,Thisseparation has existed at the federal and state- /

o

levels. What planni g did occur in environmental matters was carried on

in agen ies independent of production-zoriented :agencies both at the

federal anA state levels. The separation occurred also at substate
g.

regional and local 1 vels. This
a

eseparation has existed the goVern7.

mental sector, e sector, and in the citiien'group and voluntary

sector.

There have Teen some noitable exceptions. For example, many soil
r

and water conservation districts have attempted to integrate economic

development dec' ions with environmental improvement decisions. Like.V-

vise,'some ecnonomic-development dis ictslhave given particular atten-.

. tion to both economic development and tal concerns. Resource

conservation and devep9pment districts lso have attempted to integrate

these two concerns., However, we have li tle documentation about what'

specifically was done to integrate these concer how well it worked,

and what might have been done additionally and its,lPikely consequences.

is se0aration of economic development decisions, including public

lg.
'..,

,
0

services improvements and environmental.improvement decisions, need

not c6ntinue. Tbere are many opportunities for integration of ,these

acisions at all levels of government, as well as between .the public

and private sectors. Some of the gains can be achieved at the local

/3J3'1
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level. Here we need to research c rrent and possible new agency and group

11

.*

procedures, new institutional devic s, new forms of technical assistances,

and new incentives as well as safeguards Ito bring abbut such integration.

There appear to be major potential gains from such integration at
dse

the substate regional level as well. Colleagues-in enyironmental scietces

have found that environmental capabilities are regionally specific [10].

They have found that substate regions can and must be treated differently

if one is to take advantage of the region's'ability el6support agricul-

ture, forestry, mining, and other economic activity; to support human

uses for residence, transportation, recreation, and other /service needs;

and to assimilate wastes [3]. Further, their experiences and mine have

shown that adverse environmental effects of an economic development pro-
,

ject or publiC service project can .be minimized if environmental con-

sideratioris are an integral part of the location and design decisions

for the project.

These improvements 11 require the closest cooper tion between

researchers and planners. Both researchers and plannerS who have strug-

gled with integrating economic developMent, public service, and environ-

mental improvement decisions will admit we are short of necessary szis-

criptive and analytical tools [6, pp. 183-215 and other chapters]. Wet-re

lacking practical measures that planners can use to determine such con-

ditions as fragile environments, irreversible envtronmental change,
a

4
.

resilient regions, ecological limitations, species diverSity, and prime

agriciultural land, to name but a few. Also, we are lacking in techniques

%

0

I

.

3 ) 2
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for effectively integrating planning and management of ecological areas

with the planning and management of governmental jurisdictions.

Improved Measurement and Ube of Linkages
in Organizing for Public- Services

A fourth area is the need for improved measurement and increabed

understanding of the linkages between groups of communities ov groups

of counties. For some time now we have been aware of transportation

linkages, retaia and wholesale trade patterns, and labOr commuting pat-
,

terns that tie different communities together. Howevero there are a

number of additional physical, environmental, economic, social, cultural,

legal, and other institutional and administrative linkages that tie

c.
. various communities together. For some-oL these, such as recreation.

services, communications, educational services,- economic services, and

family assistance services, we have little.up-to-date, information and.
A
1

-

understanding. Identifying and understanding the linkages are particu-,

larly important'in designing arrangements to meet Service demands Tiough"

intergovernmental cooperation.'
4

'Rural demands for urban services have increased over time. These

demands include such areas as water and sewer systems,,better roads and

road maintenance, quality care for the aged, increased vocational -and

career training and education, improved elementary and secondary educa-
,

6tion, improved health and emerg/cy services, and solid waste disposal.
......../

'Re direct costs of providingrban services to rural people typiWly
,

have, been higher on a per capita basis than providing the same services

393,
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to concentrations of peop in urban places. One viable means of keep-

ing public service c a minimum in 'rural areas is through-"inter-
. 1

governmental cooperation among counties and between counties and their\:

central cities [15].
QV

Ideally, the type of intergovernmental cooperation that is under-
%

1 taken should be economically efficient and serve to strengthen existing

,linkages among counties or communities rather than!frustrate them.

However, our know,ledge of the number, type, and str gt o yaieL)

environmental, economic, social, culturalotlegal, i'st utional

aped administrative linkages appears very imi -d. If one oks ,ISIO
, .

the criteria used in delineLing,,multi-coh;iy an mu -community re ions,

for planning and development. OUrposes; one finds instances in which. the i
'

various linkages were not well identified and used. However, in a 1970

Wisconsin effort, the delineation and use of extensive data on linkages

proved to be both crucial and effective 1n the revision of state adminis-
o

trative districts and in the subsequent creation of compatible regional

planning' units' [14].

Againopportunities exist for public benefit through collaboration

by researchers, planners, and extension educators. Together/they can

identify and mea Lie the actual and potential linkages, use those re-
k

sults in identifying alternative intercommUnity and intercounty service

groupings, and convey the results' to
4
governmental leaders, decision

makers, and the public for information and action. The successful !is-
.

consin effort involved a very close working relationship among planners,
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1

researchers, and educators. Together they shared, in designing and con-

ducting technical studies, in presenting,findings'to a wide array of
4

interested officials, leaders, and citizens, 4nd in suggesting possible

actions 1121*

Analysis and Improvement of Multi-Ju isdictional'Units
41

Still another conce 1n is out lack of un rstanding aboutt.thelarra

units. We need greater

understanding of their purposes, performance, and possible limptAements
.,1

of multi-jurisdictional planning and developmen

118+'

ti.

for effective and efficient services: We are fast appOlaching
-0, ,io.

, J

the time when the entire nation will be blanketed by multi-jurisdit-
.

tional units for special-purpose and multi - purpose functions. Overlapping

of multi-jurisdictional unit's also will be common.
- u.

Thez multi-jurisdictional units for planning and development have

a variety'of origins. Some are created under authorities of federal

agencies (And federal programs. Others are created through executive

order by the governor or through administrative actions by state agencies.

Some are created by legislative action. Some'aTe formed through joint
I-

attuion of local governmental units. Some emerge as nonprofte,corporatinns

(vith.local-sdOport.

These multi-jurisdictional units carry a variety of names which v.

reflect their varied purposes. 5 They include planning districts, planning

and development districts, regional, planning commissions, administrative

districts, development districts -local development districts, economic.

development districts, councils of government, resource conservation and
O

39
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velopment dielpricts, and others. They also'inClude IlLa array of. special

4

purpose \ districts, such as for and water consetysibion, flood con-4,
*

i .

trol; water supply, waste'disposel, law enforcement, health, 4ftcakional'
v

i .

training, educational services-,'environmental protectton, and-her .

,
..

I, -
"

4 ,

. 0purposes.

The ufli4cdiffer.greatly 11, thelr relationship o various-othv

governmental units-federal, multi
, . 1

tand town or,township. They displ.ay differences in their authorized or
1

assumed roles, as wt1.1 as in procedures they emp-146 in catrying-out:those
S -. .

-.

"t

N

state region, state, coudty, municipalityot .

P
roles, Regardless of their variety, these multi-jurisdictional unjts have

a major role in planning, (Opelaping, ahd providing public ser eds.
.

.

It woUld"b'e a disservie to durthinking'and action to.treat this
N. )

4,
wide array of multi-jurisdictynal units as homogeneous. ,,,,llual is to.bei

gained by tocusing on the viable and necessary differeAces among them:

. 4 ,Needed are careful analyses (4 possible alterna tive- S for providing
4 .

*single public sOPYices ordproups of'pv4ic services in 3 Multi7jurisdic-".

\ 4* '. "4" .
. -q,..J,

Lionel setting& Central tc'othis'efforeare possible -efficiencies And
',0,1, _ ..

economies in providing the services and. in the dbe of those sefVices by4. o , .
. .,,

actual and potential Users. Case analyses are needed tOAeterming, local '-
e

-
,

, .

,cii.cumstances under which different alternatives prOved to be efficient ..

f .
.

, ..0 '^ .

arip economical. Case analyses also are A41ed to determine loCal-cir-

cumstances under which qua yOkavailability, and access to services
'

were actOleved and ustrs were effectiyely involved in decisiOne about
4

-I.

their service *
'AN
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Eor those multi-jurisdictional units that embody a community planning

function, some special inquiries are in order'', One.is the effectiveness

of the multi-jurisdictional unit in pr9viding e community planning service

to local governmental units that do not possess it., Another is the effec-

tiveness of the multi-jurisd ctional unit in providing echniCal analyses

of the likely impacts of proposed projects-both large regional,projects

and local projectg. Still another'is the'assistance to loca1goVernme4tal

units and-Citizens-in exploring viable options about their futures-options

they might not otherwise consider. Another is the role the-multi-juris- P

dictional unit serves in increasing multi-unit cooperation and dec'ressing

41'
devisive cOmPetitiveness among Communities that have need to cooperate.

The multi-jurisdictional unit may also foster the identification of link-

ages that tie communities together or that tie small communities to larger
0 f

urb'S'n centers.

4
Neede4 also are anatyses,,of how the mu lt i-jurisdictional'units might

f

be adjusted over time. ,pne can find instances-in which such units haVe
0 a

been created without -may specified process for subsequenWeview and
-N

modification of boundaries oar functions: It is possible to-design roce-
.

dureg for systematiC reviews of multi-jurisdictional-units, specif

nature and time orreview, extent of citizen involvement via.public.

headings or citizen committees, surveys to be conducted of preferences

by locaL, governmental units within the unit or lying outside but adj cent
0

to it, and steps ;to be followed'iti modification of boundaries and fund

tions based on findings. Such procedures can help to avoid concreting

0
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multi=jurisdictionalunits in the way we have inflexibly solidified

county boundaries in the past. It appear's that flexiblity will be

achieved only by instituting procedures for subsequent review and modi-

fication at the time the multi- jurisdictional units are created or dur-

-ing'their early' existence.

Howev , ch best procedures for any one unit will undoubtedly

differ ba ed on the nature of the functions and the geographic and, govern-

O.

meno9iiettings. For this reason, analyses of possible means of adingt,
y

ing multi- jurisdictional units under ffering circumstances will be

required.
6
Again, close cooperat,ion of researcher, planner, and exten-

.
r,

sion educator will be advantageous.' 6
14'

Divisibility,of Public Services

The efficient and effective divisibility of public services is

another broad area of concern. ,involves the nature and location of

Ncafious services or service functions and activities. It is one of

the topics addressed directly,by Professor Elinor Ostrom/in her work on

the effects of community size on planning and providing various public

services.
6

One hears frecently about the possibility of townships and counties

"withering on the vine" as certain public functions are reallocated or

4. reassigned to multi-county units. The reason given ig the possibility

for increased economic efficiency for public agencies in providing the

services. *However, ofteh overlooked are such features as access by users

to the services, opportunities for user inputs to decisions about those
I

3 ) 8
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services, and unique local adaptatiodb concerning the nature'and availa-

bility of those' services. There are in fact examples of creative, things
N

that can be done at very local levels to provide low cost and flexible

public services that are responsive to users.
7

Researchers, planners, and extension educators should systematically

inquire into what' types of services and what groups of services and com-

binations in services can be.provided effectively at the local levels.

Where creative public service effofts have been achieved locally, analyses

should be'I'madetto assess public agency and user cost, access to and avail-

ability of services, and opportunity do influence decisions about those

services% We need to do More also.in identifying effective means for

sharing responsibility and decisiontmaki4about,public services at the

different levels'-of gov,ernment. To date, we have had but, limited re-

search on effective means ofSharing planning, decislon matingi and ac-

tion on public services among the different governmental levels.

4P .

Inter-Jurisd#tional Arrangements and Agreement

Another area that deserves added attention is inter- jurisdictional

arrangements and agreements for providing public services. They range
ti

from formal contracts between two or more offices on specific public

services to informal agreements to consult with each other on common

problems or common interests.
8

We are probably aware of only 4 small fraction of the innovative

arrangements and agreements that have been forged ti date for 'each of

399
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(h
t e public service areas. Informal procedural adaptations may involve

regular exchange of information about common problems, sharing of machinery

and equipment, s a g'of technical personnel, exchange arrangements

for supplie personnel, or pooled purchasing of supplies and materials

.

for volume discounts. Informal reimbursement arrangements also, may be

involved. Ir

ForMal service contacts may be used to provide or acquire a parti-

cular.service. This might extend to use of machinery or equipment or to

use of technical personnel. Or it might cover'a specified amoant or

type of service, such as for water supply, waste disposal, police pro-

tection, fire'protection, road maintenance, or planning services. It

may or may nOchave safeguards for supply problems that might confront

the providing unit. The number of buyer seller relationships possible

are both numerous and varied.

Joint or parallel actions by two or more governmental agencies

or units constitute another form of arrangement for providing public

services. These arrangements mayeinvolve continuous join ises

or partnership arrangements, s Jas. fob Faste,disposaF, w ter supply, 0, .

or planning services. They. may involve the creation of special service

units to serve two or more governmental units, such as through the crea-

tion of a cooperative agency to provide specialized'educational support

services. or, they nay involve agreements to, take commorf action, such

as to build a common road crossing two omore governmental units, build

and maintain a city-county airport, or build and operate a city-county

6
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There are still other arrangements that May ,h4g---u.sed to foster im-

proved public services. One is creation of area or reglbnal councils

to facilitate discussion of problemS and opportunities and exploration

of possible cooperative approaches. Another is creation of compacts

between two or more units for reciprocal action., especially when the

unies' are situated in two or more states. Functions may .b5 shifted
. ,.

fr9m one dovernmental unit to another, usually from smaller-unit to

a larger ode that can provide) more:comprehensive service. Various ex-

traterritorial arrangements also may be formalized whereby water supply,

waste disposal,-and planning and zoning services may be extended beyond

a Ttinicipality's boundaries. Incorporation is another arrAgement which

tizens may use to deal with service problems. Creation of special,
a w.

ervice 'districts, such as,fo water supply, conservation, waste ditpasal,

1

and pOlice services, constitutes still anotkrjpf3roach to deal with,

speciac problems. Service improvements also may be a part of larger

*governmental reordanizatIon41 as in creation of city-county government,

regional councils of government, or mult±1.county planning and deIelopment

districts.

The present arrangements and agreements are capable of systematic

,,analyse,s. We cant "do far pore to assist local governments as they seek to

effectively provide, public services to their constituents. Through
7 .0'....-----

analyses we can assist them in providing ptiblic services that are a
' ----..7. '

cessible, economical, and responsi4e to user needs. Close cooperation

by planners, researchers, and extension educators would. greatly facilitate

both the analyses and Iheir effective..application.

40
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Cootdination of Services

The cry for "mire-coordination" is heard in discussills about public

services improvbent, about the broader area of rural development; and

about the actions by different governmental levels to achieve them.

This concern is often based upon the a sumption that someone or some

unit at the federal or state level can effectively integrate the many

federal state programs. In fact, we have seen efforts based on this

assumption to develop federal program coordinators in some of Our large

cities and in various states.

I believe we are beginning to leard that coordination of Tublic

programs in the abstract is not very effective. The type of c000rdination

7that seems to be mpst effective is coordination toward something specific.

It is coordination toward a specific objective, goal, or target, or

, -

coordination toward a specific group, community, or area's needs.

As the purposes for coordination become clearer and more specific,

the opportunities for effettiveness in the' coordination increase. vIt is

at the more local levels that the clarity and specificity'of,purpose"

become possible.. At local levels it is posgible,to select effectively

from among available and apPlicgble federal and state programs and assis-
t

tances,toai.hieve specific purposes. It is possible to integrate %comple-

mentary public programs and private actions by busineps, industry, and,

labor. At the local bevels it is possible also,to integrate such programs

and actions with other voluntary, civic, and charitablie efforts of A

directly complementary or supplementar nature. Effective mobiliiation

)2
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of thesvoluotary, civic, and-cfiaritable efforts is frequently over-

looked in dev4lopment.
,

NotealP; local effor" s at coordination will be smooth or easy.

Occasionally Confusion and even hostility exist between those that have

responsibility for a specific service and those having responsibility

k

for a group of services. Instances can bifound, for example, where those

responsible for health planning and those responsible for comprehensive

community or area planning have been at strong odds over roles, respon-

.

sibilities, and planning services to be provided to communities and the

,public.
4

.< 9
Much could be gained from analyses of conditions necessary for

effective coordination in planning public services, in implementing

4 ,

those services, and in evaAlai.40g service effectiveness. There are in-

""0
, stances in FhiCh coordination has taken place among various public,

'private, civic, charitable,,and.woluntary efforts to achieve service

improvement or rural development: Cooperative analysis of such eaTeri-

ences by researchers; extension educators, and planner6-4could-be higftly
%.1

4

beneficial for other communities. Other communities and groups could
\.,

r.
benefit materially from knowirig, what substantive coordination was pos-

. . -

\.....5

I,

, .

',;

,

. sible, what faCtOrs 'lead to.its success, and'how -it coulbe'emulated .

y .,
.' . ,

or instituted by them.

L.

0
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SUGGESTIONS FOR INCREASFD.MUTUAL ACTIN

Previous' sections of this chapter have inditated trends and con-

cerns affecting public services improvement. Specific areas for concerted

efforts by researchers, extension educators, and planners were enumerated.

This'section sets forth some additional suggestions for mutual action.

It addresses directly the nature of Possible interrelationships.

'Exploring and Perfecting Different Levels of Coopqration

Itprovtd working rel tionahips could be forged among researchers ,IN

extension educators, And p nets at several levels-from the federal .°

'level to the local leveig, il
\

volving a County, a municipality, or even a

neighborhood. Certainly there is need for cooperation at the federal
%\'

.level, where broad federal guidelines for rural development policy are
'"

. °

-being formulated. A similar need for cooperation exists at the.multi-

state regional level where regional polio boards or comm ons may be

required to attack' such problems as settlement, Migration: or transpor-

t

tatiSn simuleaneoUsly hirolving several stages.. f.

The stateNevel,presents many opportunities for cooperation. Me

more effective operation of state boards and commissions involving

various public services presents one dear challenge. Statewide planning

efforts of a comprehensive nature 9r for specific functions, such as
A

health,Abousing,,transportation, recreation, job. creation, and'manpower

utilization, provide a wealth of opportunities for fruitful cooperation.

The development of state policy guidelines for rural development, state

4 ) 14
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agricultural production, and land useplanning and guidance present

still added opportunities for effective Cooperation among researchers,

extension educators, and planners.Y.

The multi-county and multi-co ty levels, as well as'single

couity and municipal levels, pretent awealth of opportunities for posi-
r

0 1

tively enhancing public services. Cooperation could focus upon regiondl

local comprehensive planning and func,tional plannl approaches,

4,,,,

regional and local investment,st5Ategles for lilities and -ervices,
.

reduction of user-costs, and increased user Access. CdoperatioR could

.focus upon citizen perceptions of problems; citizen needs'andlpreferences,

and citizen input to andteactions to*Ard alternative regional and local
f,F,P0A

plans and actions. Tie design of Appropriate data and information sys-
.

tems, the analysis and disseminatiOn of that data and information, and
..

the design and onAct of public educationa1 efforts present still other

opportunities for effective c.00peration at 'substate regional, fnd 1pcal

levels.
LL

*
The opportunies for cooperation have never been better. Through

some farsighted federal, state, and local action, we are blessed,With

t-
. . , , .,

Cooperative Extension Services in each state. These units include state .

. 0(

.and area specialists and multi-county and county-based agents that are

.

directly concerned ,with the various aspects of rdral development,sip-

.cluding improved public services. Likewise, our Agricultural Experi-

ment Stations,and their cooperating units are increasingly fostering
. .

research on various' aspects of rural public services, including transpor7

tation,'health care delivery, improyedhousing, improved water supply

_4-05

q



392

inf'd waste management systems, improved emergency services, and improved

energy use, to mention but a few.

search and extension units present a wealth Of skills and knowledge

Personnel associated with these re-

which should.be 'fully utilized by planners at all levels of government.

Their kiwielvements at the substate regional levels and county and municipal

levels present unique opportunities for regional'and local planners.

Developing Increased Underseanding of COnceptp,
Approaches, and Terminology

There are substantial knowledge gaps between scientists and lay

citizens, particularly in such areas as .enviNnment, resource develop-
,

ment, rural development,and.design of public services. The gap be-

41,
tween the knowledge base and its application by the planner likewise can

be large, as can the gap, in understa d between researchers or ex-

it.

tension educators nd the practicing planners. The explosion of informa-

tion, knowledg and new techniques is 'a major cause, with each

pr6fessional having difficulty keeping abreast of his own)field, y t

alone .those devel"opments in allied or complementary fields.

second important reason for the gap in understanding is the

difference in orientations and perspectives of planners, researchers,
'04

and extension educators._ Major differences exist in the concepts

used-, in the professional approaches applied'or fol1,ged, and in the

terminology that provides specific meanings and communication efficiencies

within the profes41;1a1 fields.

Probably nowhere ar conceptual differences more pronounced,than

in the environmental field. Concepts such as transformation rocess,

J.

4
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natural ecosystem, spatial heterogeneity, stability,'diversity, and

irreversible change have meaning and application in the research f eld,

btud they pre receiving little application in regional and localvpla ning

efforts [6].

Professional approachds differ greatly as well. Often planners

and engineers who develop and implement plans draw upon their professional

backgrounds and technical knowledge and arrive at their "best plan."

They carefully explain this plan and in fact may promote this plan to

the exclusion of others that might havebeen considered. By contrast,

extension educators, particularly those involVed in community or rural
0

development education, frequently foster discussion of a wider range of

"public options and public choices. They also tend to place,A greater

emphasis on early pubic participation in the planning process as well

as an active public involvement in.-the selection Among possible alter-

natives. This differenc in approach alone between planners and exten-
d

sion educators has lecrto confusion and occasional 'Conflict.

Terminology also is a source of confusion among professionals in

the three fields. Planning terminology, such as sketch plan, physical

planning,soclal planning, master plan, capital budgeting, open space,

undeveloped laid, aesthetics, have special Meanings asused by planners.

Planners may c Avey one meaning to a researcher or extension educator

and hold a very different meaning as they use `the, terms.

Efforts to increase understanding regarding concepts, approached,
o

and terminology can strengthen cooperative effor h efforts can

407
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serve to enhance understanding aq the same time they open new Opportunities

for complementary action efiting the public.

»
4

Ondertaking1Specific,Cooperative ACtions

The opportunities for specific cooperative actions'among plannerS

researchers,"' nd extension personnel appear numerous. Some are set
AP

forth or implied by previous discussions. Additional ones can be listed
d.

here that hold promise.

One,specific area'is cooper4tionAm providing the analyses and
/

analytical base needed for decision making in a substate-region or local

j)risdiction. Many states, such as Michigan, are,,,:het,erogeneouS.7,e§ome

regions of thestatydiffer greatly from others in eerms-of:pdpUlation,
.1.

resources, economic base, and resulting
»

public service problems and-oppor-

4 ,

.

tunities. The actions' to improve public services that are most appropriate.

_-
aare usually regionally specific. Analyses re required to insure that

tt; differences in problems and in opportunities to remedy thost problenis

are accurately reflected'in plans and actions.

A second area for cooperation, closely aligned with the first, is

theJesign of specific research studies., It is not uncommon fbr re-

searchers to design studies that are prloblem-oriented and meaningful

but of ]4mited applicability. It is possibl hat the'design selected

makes the results unnecessarily difficult to apply.
AP i

Planners and extensionOaktors concerned with public services can
0

make majOrcontributions to research design.- They can help with problem

and opportunity identification and clarific ion. . They can assist with

o
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questions of, timing, jurisdictional differences, and policy choices.

Also they can indicate in advance the governmental units, ;' agencies, and
,

*,

/A
groups thata might make maximum use of the findings. If planners and

r, r

extension educators

,are

involted n research design, they` will be con-

.

cerned about progress of the research and stand ready to use its output.
4

in planning and educational efforts.
fi

A third area for specific .cooperation is development of a data base

and data System for subSate regions and local communitAes that will meet

continuing 'analytical and dec on-making needs. It'is a documented

fact that we are aking increased demands on ou'r rural area 4ata systems.

These demands have outrun ouf investment in their continued development.

./e-This trend must be reversed if we are to achieve effective rural develop-
,

fl

ment [91-

The substate regions novide a new, important statistical unit for
IV

the accumulation and presentation of variouPkinds of dalta and informatio4(

Use of these regions as

ft

and state data to be related directly to regional development problems

on statistical units would permit federal

an?opportunities. ')It would also permit the accumulatide'h okey supple,-c

mental'informatilby regional and local governmental units and agence,%
.

0

In Michigan,Tegiona l groupings,of-ph4ICal, ec4po c, scat*,

And Iegal inforMationorfor planners, researchers-, extensi n educators,

public agencies, and other groups have been developed [8]. The feedback

hat been encouraging and indicates potential opportunities
ry .

data systeth improvements.

4 r)9s

D.

(,)

on additional it.
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e uclYional programs, or goberning"boards 'land
4 0

missions, advisory grOlipg, and agency staff provid4s stiilanoeher op-

:-.,

portunity for specifiCcobperative action. For 44amplei experienc.
,. Al

...._,

, ,.., ..i.

has shown that the more goVerning boatds and Commissions luiOw ajiaril.-, ' )00-;4

cular topic that relates to their' actiofis,' Le greater the likelihood
--,

'''..° 4I ,

t .I.they will be effective decision makers. If-they duderstand,key,trends,
/

,..,
. , T. P.e* .

emerging issues, the causes, of yarious,p49blems prefefences.of people .,
,, Y ;

. tlq- - C , . . 1 ,
., -

q <
* .. . ,

. .. .

- --about those problems, poSsible alternative courses ,of action, linkages
,

'among communities that may be important 10 selecting possible'aC6ions

and'morp, they will bg. well -berve

making.'' Such features Cap be des,

all well armed,feteMprove decision-

gne
k
d iota education-al progrfms. Coop-

,

,

,

eration among theplanner, researcher' and the extension educator:in.-)

6). . . ,%=-1...

. ,
% volved with pubflc ervacg problgMs clearly,increaegs the likelihood_

!_ . .
.

of effective ptogram design and conduct:
. A

The design and operation of a public service demanst ion project

presents still another opportunity for effective cooperat on. futhe
0 1

, t,

past we have shownA 'both skill and effectiiieness in designing demonstra-
.

.
.

i t 0 , .J.

tion projects for crop_production, livestock production, agriculturil. I,

mechanization, and a variety-of production,4management, and
A

techniques and arrangements.' It should be possible to utilize that skill

and effectiveness

Community 1,eaders

''4.:, , 1.

in the Cieliign. of public service demon tr ion-projeAs.,,
. 4. a

"

, governing board members, other dectt i n makers.
..-

A
agency staff members, and the 'Public could- come to observe,' They could .

see and observe firsthand what can be accomplished . through a consortium

y.

"k.

4 0
eV

scs
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involving planners, researchers, extension educatoi.s, and operating

agency personnel_dedicated to improvIng public 'services.
0

There are still other opportunities for specific cooperative actions.

Undergraduate and graduate students with appropriate faculty' guidance can

work directlythplinning staffs s field ineerns on the rangof

public service problems. Plannink taff members can join university

luzea teams on a formal or inior al basis to analyze probleps and
. ,

Totentials regarding services. E5(

liaison capaci6r between/state or tglonal planning staffs and other x-'

tension educators to insure cilarit

Similar liaison arrangements Can be developed between planning offices

.

and complementarity, of roles.

and educational units involving,bot research and extension persoanel,
9

Planning units c arrange with exte siai units to conduct educational

programs reqUired for effective citi participation A plan dev4op-
.

ment and 'implementation. Planning un is can provide grants to research

groups for objective analyses or contr cts for the design of data sys-

tems of new data inputs. There hate mor

The theme of this chapte6.s that here are potential high payoffs

from a more substantive working relations ip among researchers,)xtension

educators, and planners. The opportunities for fruitful, cooperative

relations extend from the federal level to the local level and encompass

an array of individual public services, groups-of pltlic services, and

r.

the broader areas of community and rural development. .Each professional

effort IT be strengthened by clear 4nd orderly contributions from the

4
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"

other. The priority and emphasis given to forging such cooperatiVe .

working relatiOnships clearly could be increased with major benefitg

accruing to rural people and communitieg.

6-

.1 4,

41.2
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FOOTNOTES

1. The Rural Development Act of 1972 (P.L. 92-419, August 30, 1972)
cr'"',*

was thelirst federal law exclusively devoted to rural development

and separate, funding for it.

North Carolina is one of several states that has benefited from

surveys of -local preferences. See for example, ChristenSon [4].

3. See for.example, Christenson and Hamilton [5].

4. One could argue that, until recently, we have not really indulged

in environmental planning, except as an offshoot:of production

*. ex. I
Itlartiting .

5. For two reports on regions or diStricts, see auncil of State
. !

Governments [7,] and National Service [11]..
-e

6. See Chapter 5 in 'this book for Ostrom's discussibn of effects of

community size on planning anprOviding various public services.

Z. See Chapter 5 and other publications by Ostroth.

8. For an excellent discussion of alternatives, see Aternatives
.

for Organizing Government" [1].

9. For example, a .recent liaison arrangement, staffed by ap extension

ca

\
specialist, between the Michigan Office,of Land Use and' Michigan

State University's College of icultute and Natural Resources,

proved highlS, effective.

413
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LIST OF AVAILABLE' PUBLICATIONS
. ,

NOTE: Books are available only from:

BOOKS:

-Iowa State University Press
Ames, Iowa 50011

Research reporta-ma3C4 requested from:"

North Central Regional "Center for Rural Development
107 Curtiss Hall atm

Iowa State University'
Ames-, Iowa 5

-

Rural ,Development:, Reearch orities. Iowa State University t,

Presb. Ames, 1974e (soft, cover, 94 x 6" , 113 , pp.) ($2.95)

Rural Industrializatlon: Problems and Potentials. Iowa State
University Press, Ames, 1974. (soft cover.; 9" x,66, 153 pp;)

'($4.95) "

Communities Left Behind: '''Alternatives for Development. Iowa

State University Press. Ames, 1974.- (soft cover;9" x 6", 151
($.4.95)

Rbra Health Ser ices: Organization, Delivery, and Use. Iowa

State Uni4ers Press: Ames, TM: (Sott="cove;:; 9" x 6", 300 PP.)
-

($6.00):

RESEARCH REPORTS:

ncome and Employment Generation in RuraVAreas in Reletion'to
Alternative Farm Programs With Speqial Emphasis o e North

Central Region: December,1973.. (sat* cover,,mime , 8 1/2" x 11",

153 Frog upon request.

(continued on nek page)
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Avmimeo,)
The State of Social and Economic Developmen in,the,North Central
Region of. the United States4' March 1974. soft cpe
8 1/2" x 11", 153 pp.) Free upon request. -

0

Farm-Siie Structure, and Off-Fatm,Income and Employment Generation
in the North Central Region. Vebrufry 1975. (soft 'cover, mimeo,
81./2" x 11", 100 pp.) Free upon, request. , -:,

k '
% . .

. .

An Annotated Bibliography of Rural.Develcipmeni Research 1:4 the
Nort# Central Region. April 1975. (soft cover, m o, 8 1/2"'x
11", 229'pp.) Free upon request.

.14

The EffeCt-of Town Size and Location on Retail Sales. January 1976.
(soft cover, mimeo, 8 1/2 x 11"', 145 pp.) Free upon request. .
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Nort4.Ceritral Regional Cer4r for Rural Develop-
, rnent 'programs are availabletbto 'everyone without

regard\to rack; coldr, sex. national origin, or age.'
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